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PREFACE
Serge N. Benson completed the requirements for a Master of
Science in Political Science in the Spring of 1929 .

However before

this th esis was finally processed and deposited in the Library he
departed for l aw school at George Washington University in Washington,
D. C.

Then followed a distinguished career of service with the United

Sta tes Senate.
The original thesi s apparently was lost but from the research
notes preserved in his mother's attic, Dr. Benson has reproduced the
substance of the original thesis.
The Utah State University Graduate Council considered this case
and instructed the Dean of the School of Graduate Studies to designate
a successor to the original committee to consider the appropriat eness
of granting the degree based upon the research completed 48 years ago.
As the signatures of the members indicate, the successor committee
has approved this thesis and feels that it has acquired some additional
historical significance with the passing of nearly half a century.

Wendell B. Ander son
Chairman
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ABSTRACT
A Proposal that the City Manager Form of Government
Be Adopted in Logan, Utah
by
Serge N. Benson, Mas ter of Science
Utah State University, 1977
Major Professor: Dr. Wendell B. Anderson
Department: Political Science
Logan, Utah has a number of organizational and procedural problems,
as do many other American cities.

This study was initiated with the

hope that some system cou ld be ascertained that would solve or alleviate most of these problems.
The history and development of the City Manager Plan of government
was researched thorough l y and a number of cities with the plan in
operation in whole, or in part, were studied.
The conclusion was that Logan, Utah would substantially improve
the efficiency of its operations as a whole if it adopted the City
Manager Plan.

This thesis is of the advocacy type, as the author

was convinced early in the study that Logan could resolve many of its
problems and gain stature among cities by assuming a more business-like
stance in the business end of its operations.
(102 pages)

CHAPTER I
METHOD OF SlUDY
In the preparation of this paper a systematic course of study
was followed.
~fanager

First came a thorough investigation of what the City

plan is.

Two books, the "City Manager Plan" by Leonard White

of Syracuse University, and the "City Manager" by H. A. Toulmin, gave
a fairly good foundation and many newspaper and magazine articles
added to that foundation.

A number of other books were used, extracts

from them proving to be of great help.

Some of these are mentioned

in the Bibliography.
Book knowledge could hardly prove sufficient to bring a strictly
original Thesis.

Not only was the City Manager Plan studied by the

reading of books, actual studies were made of cities using that plan.
Brigham City, although not a fair representative city with a complete
plan, was visited and studied.

Casper, Wyoming, one of the most recent

cities to adopt the plan, has been followed through its course of
study and adoption of its present plan.

The Chamber of Commerce has

been a great aid in this study.
The authorities of Logan, Provo, Brigham City, and Casper,
Wyoming were consulted.

Records and minutes of meetings were studied,

finances discussed, and mistakes investigated in order to fix the
responsibility for them.

In general, a good spirit prevailed and the

cooperation of city officia ls saved the writer much time and labor.
Numerous letters were written and some answers were received.

The

National Municipal League aided a great deal in obtaining information
that would be hard to obtain otherwise.

A partial canvass of Utah

cities failed to give much satisfaction as to the reason for the
antagonism manifested toward the City Manager Plan made so clear when
the Lewis Bil l was defeated.
nents of the plan.

Very little help was rendered by oppo-

The only satisfactory method of study for such

cases was direct conversation, the results of which were gener a lly very
unsatisfactory.

The discussions with private individuals, newspaper

editors, business men, and politicians were also rather unsatisfactory,
except to prove one point, namely, that the City Manager Plan is
practically unknown in Utah.

The method of study so clearly demon-

strated the lack of knowledge of the plan that this paper will give a
plain and fairly comprehensive exp l anation of its operation .
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CHAPTER II
INTRODUCTION
This paper is not devoted to the details of why changes are needed
in the governments of many American cities.

The need for streamlining

and sounder fiscal policies is a premise brought on by the criticism of
present systems now sweeping the country.
Time will be devoted to a discussion of one specific example .
Logan City, its past and present organizations, its mistakes and
problems have presented a very interesting study.
is a matter of the highest speculation.

The future of Logan

The problem of the best method

would be comparativel y simple could we know what the future of Logan
was going to be under whatever plan of government.

Merely because we

do not know what will happen is no reason for not preparing for what
might happen.
A generation ago Logan citizens were totally indifferent to the
importance of municipal government.

A few vital problems affecting

them directly have awakened some interest in their city operation.

The

fact that municipal machinery in the nation is very inadequate is not
yet realized in Logan .

Never having known any but the Council and

later the Commiss ion forms, they naturally conclude that the choice is
solely between the two.
Some great crisis or other has been necessary to awaken some cities
to the necessity of operating th e ir municipalities as the si zeable
businesses they are.

Galveston, Texas was awakened by a storm that

caused much damage and stirred the voters to an investigation of the
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best methods of getting back to normal.

Politicians were declared to

be ineffective and incapable of the best business methods.

Much study

and experimentation led them to put the administration of the city into
the hands of a man trained in municipal government.
Mr. A. W. Nelson, Secretary of the Union Co. Ad Club of LeGrande,
Oregon has stated that the city manager was all that saved the city
from bankruptcy and that crisis was necessary to show them that their
old methods could be improved upon.
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CHAPTER III
HISTORY OF THE CITY MANAGER PLAN
The City

~tanager

eighteen years ago.

Plan has had a very rapid growth since its birth
To date three hundred and nine cities have changed

their municipal charters and adopted the manager form of government.
Other cities which have not been able to change charters because of
state statutes providing for other forms have adopted the plan by
ordinance.

These number 88, making a total of 397 cities that have

found the new method the best.

Nineteen cities adopted the plan one

way or the other in the year 1928, and a number are investigating the
plan at present.
The largest city to adopt the plan is Cleveland, Ohio.

Other

large cities which have investigated and adopted the plan are
Cincinnati, Indianapolis, Kansas City, Rochester, Dayton, Grand Rapids,
and Knoxville.

In very few places where the plan was, or has been

studied and presented to the people has it failed to be accepted.
City management is becoming more and more one of the professions.
It is taking the course of natural development.

More than forty men

who did well as managers of small cities have accepted positions in
larger cities at salaries increased by 20 to 150 percent.
have won promotions more than once.
fourth city.

A number

Three have advanced to their

The shift from one state or from one section of the

country to another is not uncommon and demonstrates the fact that success travels over much territory.

Mr. E. A. Beck, in 14 years, went

from Pennsylvania to North Carolina, then to another larger city in
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~Iaine,

and finally to Virginia where he is receiving a higher salary

and greater recognition than at any of the other places.
In most cases, when a new managership comes into being or an old
one is left vacant, the successful managers of other cities receive
fi rst consideration.

Talent in the home town is not neg l ected, but

jealousy and fear r ecede and good business principles advance in the
new attempt to improve ci t y government and management.
Birth of the City Manager Plan
Staunton, Virginia, in 1908, was the first city to make any
a ttempt to change city government from a political to a business opera tion.

Committees of Councilmen had proved so inefficient and politi -

call y corrupt that the Mayor and Council became di sgusted.
a "general manager, " Mr . C. E. Ashburner.

They hired

An ordinance was passed ~<hich

gave him the administrati on of the city with it s responsibilities,
details, and troubles.

Out of a slough of poli ti ca l "mud" and the

throe s of inefficient government, a real city admin i stration began
emerge.
~<here

to

The "manager" made good and became quite famous in circ l es

city management was discussed.

After its first succe ss, Staunton

began to enlarge and improve it s experiment until it changed from its
first makeshift ordinance to a real cit y manager plan a nd the report is
that it has never seen a day ~<hen public sen timent ~;as not more in
favor tha n the day previous.
The success of Staunton's venture in 1908 caused some other cities
to take the step.

Lockport, New York , t~<o years later (19 10) at tempt ed

to combine the idea of an appoi ntive manager

~;ith

the Commiss i on plan,

which was sweeping the country at that time.

The "Lockport Plan", as

this combination was and is known, was argued and talked about from
coast to coast of the United States.

The single-elective-board idea

in the Commission form was united with the appointive manager of
Staunton's plan.

The Board-of-Trade prepared legislation and proceeded

to get it impressed favorably on the voters, but failed, and the
Lockport plan never received a trial in the town it really originated
in.
Two years later (1912), Sumter, South Carolina, a city of about
the same population as Logan at present, favored the Lockport idea in
its adoption of a new form of government.

A new charter was made and

accepted, which embodied the main parts of the commission-manager plan.
The new system began to operat e early in the year 1913 .

This made

Sumter the first city in the United States to have the real city
manager, or commission-manager plan of governmen t.
The new plan was a success.
ment

In fact, it was so great an improve-

that many other cities investigated.

information 1;ere very numerous.

Inquiries and requests for

Two cities of North Carolina, Hickory

and Morganto1;n, followed Sumter as fast as opposing politicians and
red tape would permit.
Dayton, Ohio, like many other cities, was in the throes of a
wasteful, inefficient administration.
harvests.

Politicians were reaping good

Citizens were complaining and demanding a change.

A

Commission appointed to study charters and plans of government was se t
to work .

The members of this Commission worked diligently and investi-

gated thoroughly all t ypes of city government then kno1;n.

Their report
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was that Sumter, South Carolina, and the best existing system.

Politi-

cians succeed in their fight against any change of government until
the big flood of 1913 .

The people then awoke to the fact tha t they

must change if they were to get back to normal.

The old administration

was proved entirely incapable and the pl an then proposed by th e charter
commission was adopted by a vote of the people.

The vote showed a

great majority favored the change.
The commissioners of Dayton, Ohio, had a great task to perform
also .

Their city was in a condition where its success or failur e

hinged on the personality and abili t y of tho se in charg e .

The builder

of the Panama Canal, Col. Goethals, r efused an offer of $25,000 a year
to try to "manage" the city back to a sound basis.

H.

~1.

IVai te,

Ci ncinnati's experienced engineer, accepted the position at a salary of
$12 , 500.
Und er Mr. IVaite' s guidance the fo llowin g 8 years were such a cont ras t to prior years that Dayton city, its manager, and the method of
government became famous.

There was a reason.

accomplis hed by the manager were:

A few of the things

great ly reduced the death rate and

infant morta lit y; eliminated 7,000 dry vaults; passed pasteurization
laws; started f ree nursi ng, medical serv ic e , and enforced fo od inspection laws; subs tituted correction farm for a work-house; esta bli shed
a paro l e system; abo li shed prison contrac t labor; supervised over
5,000 boys' and girls ' gardens, furnishing free seed; increased park
area from 20 to 540 acres; began free l ega l a id bureau; increased
pub l ic charities ; eliminated ll loan-shark companie s; gr eatl y enl a r ged
summer and wint er recreation programs; operat ed a fr ee employment
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bureau for women; reorganized and cleaned out police and fire companies;
organized crime prevention bureau and juvenile police; employed police
women; established training schools and helped incorporat e an educa tional society; abolished a badly segregated district; motorized all
fire apparatus; established an 8-hour day for all city labor; passed a
building code and provided in spection of buildings, sanitation, and
smoke prevention; constructed a self-supporting garbage disposal plant;
bought water supply and lands for $67,000 as against a bid earlier four
times as high; furnished an abundant water supply for the first time ;
operated a municipal garage; secured universal na tural gas at 34¢
instead of artificial gas at 85¢, saving several hundred thousand
dollars a year for gas consumers; a modern and better street lighting
system was contracted for at rates lower than under the old plan;
reorganized civil service and put it on an hone st basis; es t ablis hed
a system of complet e publicity on al l city matters; appointed citizens '
advisory boards; started a civic music league; published and distributed
to homes 35,000 annual reports; provided an adequate budget and lived
within it; reduced the floating debt from $125,000 to $50,000 the firs t
year of the new administration; many other important matters were put
on a firm and hone st basis, until even the most corrupt politician
would not dare to compare the government unfavorably with the previous
administration.
Growth of the City

~·t anager

Plan in the United States

The fundamental facts of the system make it workable and therefore
well known.

The regions that knmv most about it adopt it soonest.

In
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1913, Dayton adopted i t ; t oday 18 cities in Ohio are using it.

From

there it spread to ~1i chigan where three small cities adopt ed it in 1914.
In 1928 thirty-nine Michigan cities were using it a nd others were planning to change.

Texas heard of its success and ha s shown its spirit of

advancement by the rapid adoption of the business method in it s citi es.
Twen t y-nine of them a re singing its pr aises in that state today.
two ci t ies in California are using it.

Twent y-

Virginia has followed Dayton t o

th e extent th at only one city (in th at state) of over 25 , 000 is not
us ing it.
system.

Other states are rapidl y becoming educ a t ed to the "new"
Since the be ginning of the writing of this paper, Casper,

Wyoming has set a pr ecedent in tha t st ate by overcoming prejudice enough
to change state statutes t o permit them t o adopt the plan by charter.
They are in the process of changing their charter at present.

In the

study of "best governed cities, " Dayton was report ed on very favorably
and no doubt had some bearing on the favorable opinion of the Casper
Commission for the city manager plan.
The City

~1 anager

Plan in Europe

Europe seems to hav e taken the lead in originating new forms of
city government.

The city manager pl an, however, is s trictly American .

The cities of Europe vary with the divisions of countries, but usuall y
have a point of two of simi larit y.

Germany is typical, so a brief

account of the form most used th ere wou ld seem to be in order .
There exists in German cities a profession of expert adminis t rators.
TI1e managers of American cities cannot, as yet, be classed as members
of that profession, for th ere is no such profession in the Unit ed

ll
States.

There is no present evidence that such a profession will soon

be born in the Un ited States.
In Germany, the chi ef administrative officer a nd the one who
presides at the meetings of the main executive body, the Hagistrat, is
the Burgermeister.

It is understood that he is not the superior officer

of the ~1agistra t, but merely a presiding figure.

He is not the all-

powerful city ruler or executive whom none can contradict.

He is a

partial le gal executive and also a ceremonia l head, but he has no
pmver of ve to.

fie is selected by the city counci l.

The position is

coveted and when an opening comes there are many applications.

The city

counci l selec ts one, with no regard for his pln <'•' of residence , hi s
past record being the sole method of choice.

This record is based, not

so much on length of terms, but on results achieved while in office.
flis personal qualifications must reach certain standards.

He must be

clear-headed, must have a good technical training, and he must have
talent.
Success in a small town assures a chance for advancement.
achievements ga in him prestige and fame.

His

He works for hi gher positions

and goes from smaller to larger cities as he demonstrates his ability.
It is his whole life' s ,;ork and he can plan acco rding ly.

The honor

and social prestige of the position are great enough to compensate for
relatively low salaries.
Professor Hunro describes the German Burgermeister as "an expert,
a professional administrator, ,;ho looks upon his office as a career ,
who seeks the post on his public record and who expects promotion
upon thi s alone."
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The Burgemeister presides at all meetings of the Magistrat.

The

~lagis trat gives orders and directions and he is the executive who

carri es them out.

He is a supervisor, who has charge of all the work

of the many city officers.

He does not make appointments, except a

very few of negligible importance.

He divides among the proper men

and commissions the different departments.

He se l ects the members

of these commissions from the council, from the Magistrat, or from a
group of citizens ca ll ed "deputies."

He is an inspector and his

scrutiny of the different municipal departments is thorough and severe.
When the police department is not controlled by the State, he exercises
some control over that.

The detailed work of the police department

is vested in a commissioner when the State has not taken control.
The ordinary term of office of the Burgemeister is much longer
th an the terms of American officia l s.
office is 12 years.

The normal, le gal term of

In larger cities, where advancement normally

ends, the appointment is usually for life.

If he serves one term of

12 years, a second term or opportunity for that term is almost sure

to follow.

At the conc lu sion of one term he may retire with a pension

of half pay.
The sa l ary is not large.
ordinary sa l aries.

In fact, it is small compared to

The position is usually very secure, lt being a

rare thing for a Burgcrmeister to be impeached or asked to resign.
HOI< different from the American City ~lanager or ~1ayor, where even
political difference s may cause a disruption.

\Ve have one reason why

the salary of the German cit y executive can be sma ller--he is
relatively secure in his position .
allowed an official residence.

Another reason is that he is

This makes his expenses lOI<er.

lie
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He is never compelled to spend for the honoring of politicians or
followers.

He takes part in no campaigns, charities, or other projects

which often drain the pockets of the "more democratic" Americans.
The German

~lagistrat

A group of men skilled in administration work compose the ~1agistrat.
Part of the members are paid, some are not.

The ones who receive pay

are selected by the city council for a term of from twelve years to
life.

The unpaid ones are elected for six-year terms.

board varies.

The size of the

In the larger cities it may be composed of as many as

34 members.
The ones who receive pay

Jl<

tl1e most ski I led.

Each one is

assigned a particular department; education, law, finance, or any of the
divisions which correspond very much to the ones in American cities.
One big difference, however, is the technical training and ability of
the members of the Magistrat.

It is very seldom, and then only by

chance, that the American commissioner in charge of a department is
especially skilled in that line of work.

~lore often than not he is

totally ignorant of the proper line of action.

The llagistrat is a body

of men that is trained to run the city in the most efficient manner.
Politics and graft arc almost unknmm.
The unpaid members of the ~lagistrat must, of course, be residents
of the city in which they hold positions .

They must have general

administrative ability, but that is the only requirement as to qualifications.

Professor ~·funro classified the ~1agistrat as follows:

The Magistrat must execute the national laws. Upon it
devolves the duties of preparing husiness for the council and the
execution of their joint measures. Supervision of municipal
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activities rests upon th e Hagistrat. The members of the board
must completely administer all matters of renenue, both income and
outgo. This body is charged "ith the care of all property "hich
the city o~s. They appo int all the paid officers of the city and
this is a very important po"er, for only the material officers are
paid officers. Th e also have the po"er of removal and determine
the salaries of the officials. They are guardians and caretakers
of the city. They apportion the "ark among the authorities and
officials who do the actual detail "ark of the city.
The German Council
The council is ordinarily about three times the size of the
Magistrat.

It is composed of influenctial men who devote their "isdom

and influence to caring for the city.

They serve as a check upon the

Burgermeister and Magistrat, having appointive po"er over the latter.
Action is very delibera te and usually slow.

lt is a legislative

body, but also acts as an ·advisory board to the ~1agistrat.

The main

proposa l of the year is the budget and much interest is centered
around that.

The r.1 agistrat usually proposes the different measures to

be acted upon, but the council may originate some if it seems fit.

Its

meetings are very l ong and formal and the l arge amount of red tape
burdens its actions.

It is considered an institution of great impor-

tance antl va lue.
English city government
Eng l and, one huntlretl years ago, went through the same stages of
city ills th a t American cities arc encountering today .

A Royal

Commission was appointed which invcstigatetl all phases of pos sib le
city governments .

Their choice of one was the result of much s tudy

and carefu l investigation.
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Clerk.
city.

The town clerk of England is the chief legal officer of the

It has been said by some that the modern ci t y manager is pat -

terned after him, although there does not seem to much foundation for
this.

The only real point of similarity is i n the fact that each is

ordinarily a person who is spcdally trai ned for the position.

The to1m

clerks begin in positions qualifying them for clerkship in the smaller
cities, from which th ey advance to larger ones as they seem to qua l ify
for them .
The town clerk acts as advisor to the counci l and represents t he
city in affairs where problems justify his attention.

f~

does not

have control of the city and i" nnt responsible for depart ments.
Joes have the p01;er of appointment and removal .

He

He is merely the most

important of a group of other officials and contro l s only a section of
municipal government.
Council .

The counci l is the paramount governing body.

It is

very infl uenctial and may or may not accept advice from the heads of
various departments.

The town clerk has not the duties nor the privi-

leges of the American city manager, even though the idea of a welltrained technician under a controlling council is the same.

The sal-

aries of the clerks arc small; much honor, reputation, and respect

make up for the lack of a more attractive salary.
French city government .
The city manager plan may have derived its professional idea from
France.

City government is highly efficient and very effective in that

country.

The probable reason for this is that each departmental execu-

tive is professionally trained.

The officers arc usually permanent, and
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are granted a good deal of authority by the

~layors.

Professor l· lun ro

states, "Though apparently in the hands of the laymen, the administration
is, in reality, distinctly professional."
The cities of France may be said, then, to base their government
on the many experts and well-trained men who carry out their
as well as those passed on by the council .

01m

id eas,

The great efficiency of this

sys t em is oft en credited to the superior officers when, in reality, the
executives, being so highly trained and proficient, have created the
high standard.
Summary and Conc lu sions
It has been stated that Amer]cans are so original that they refuse

to imitate in any way anything foreign, especially in the
ment.

~;ay

of govern-

If this is true, then the city governme nt s of Gcnnany, France,

or England, have contributed nothing to the makeup of the City

~la n ager

Plan.
European city government is professionalized.

The City 1·1anager Plan

aims at trained officers and may be termed at l east a beginning in the
making of city handling a real profession.
Groups of citizens, after the order of the American Councils, act
as l eg]slative bodies in Europe.
of the laws.

body as

~;ell

The difference li es in the enforcing

In America, the counci I or commission acts as an executive

as legislating.

The City lla nnger Plan

~;auld

separate and

make a distinction between the legislative and executive body.
The reader must dra\v his own conclusions from the foregoing.

IVhere did the idea of the City

~lanager

Pl an originate?

Germany, ,;here
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the Burgermeister is a professional and the r.1agistrat is composed of
professional men?

Eng l and , "here the to"n clerk is a professional and

in some respects s imil ar to the American city manager?
the main bodies of executives are professiona ls?

France, " here

Have Americans seen

the advantage of having specially skilled men, "ho make municipal
government their profession and cast about for a plan using this
principle?
One conclusion can be safely dra~.

If the municipal experts

of the United States have dra\m nothing from these forei[:n city
gove rnm ents , then they have spent one hundred years "orking the system
out for themselves, only to find it contains "'""'" of the essential
elements that have made the cities of Europe look very successful
compared to the amateurish and often corrupt municipalities of the
United States.

There appears to be no direct evidence as to "hat

is responsible for the points of similarity.

For the purpose of this

thesis, such evidence may not be necessary; the important fact remains
that there arc some qualities of the Plan being introduced in the United
States that are very similar to those in the city governments of Europe.
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CHAPTER IV
ANALYSIS OF THE CITY MANAGER PLAN OF GOVERNMENT
The results of considerab le investigation and study indicate
convincingly that one of the main factors in the failure of more cities
to adopt the City Manager Plan is the lack of knowledge of its benefi t s.
Po lit icians often fight it, which, in itself, may be an indication that
it is worth investigating.

Wherever the plan has been understood

by the majority of the citizens, however, it has been put into effect
regardless of political opposition.

The first step is the promotion

of this "new idea" then, is to make it very c learly understood.

This

analysis is for the purpose of giving any reader a fair and impartial
view of it.
Before going into detail, a short explanat i on followed by a simple
diagram will serve to give the average person a birds-eye view of the
proposition.

We must note that there are small variations in the plans

of different cities, caused by different populations, differing probl ems, and different i deas.

1ne mo s t common and at the same time, most

simple and effective plan is as follows:
The people, using a non-partisan ballot, e l ect a council of
popular repres en tatives IVho hire , supervise and control - along with
the right to remove - a city manager.

He is to be well paid, a full-

time, non-political, central execut iv e, who appoints, supervises, and

r emoves th e head s of all departments.

The head s of all departments, in

turn, con trol the rank and file of the administration staff, under the
direction of the manager.
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The short-ballot, initiative, referendum and recall are often
included in the plan.

It s purpose is to remove municipal government

from the policies of a state or local nature, to separate as much as
possible the legislative and executive departments; to handle the
financial part of the government as a business proposition; to simplify
th e city government, and to create an efficient administration.
Even the enemies of the new plan cannot disagree with the finding
that national and municipal politics must have no relati onship.

This

is because the national and local issues have no bearing at all on
one another; and because the qualifications of the candidate are
totally different.
Another discovery was that the ballot must be made much more
simple.

The ordinary citizen could then select with more surety the

men qualified and known by their prominence as fitted for office.

The

extremely long city ballots are often very confusing.
Politics in city government do not tend to reduce expenses or
make for increased efficiency.

Some thing that will reduce political

appointments and political jobs to a minimum will be a great aid.

The

short, simple ballot is one step toward th e e limination of office
filling for party reasons.
It is r ealized more every year that it is necessary for th e people
to expre ss their des ires as to policies, plans and new law s a t times
other than only at elections.

An interested public can do nothing

except at e l ection time and then it is often too lat e to put over a
proposition that might have needed an ear l y decision.

The public must

a l so have the right and means to veto or vote against policies contrary
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to popular will; the y must be able to remedy occasional mistakes of
judgement in the se l ec ti on of city officials a t times between regular
elec ti ons.
The short ballot accomplishes its purposes.
a duty to vote.

It is a privil ege and

A spirited group of voters may be thwarted by a long

and imposing list of officers to vote for.

The short ballot means

simply "a short list of offices to be filled by election."

We have

long ago given up th e id ea of voting for every office possible a t each
ele ction.

No more do we put in one man to check the evils another may

do; another to check him, and so on ad infinitum .
The cumbersome and complicated, t echnical ballot i s being found
out and the sterling principle of a few prominent, worthwhile men to
be e l ect ed by the people is a part of the City Manager Plan.
The "initiative, referendum, and r eca ll" are not necessary parts

of the Cit y Manager form of government, but they a r e us ed in some
cities as a part of the program.
Init iative
The initiative is a method of a ll owing a certain percentage of
vot ers to present by petition t o the counci l or commi ssion, a plan
fo r governmenta l adoption.

If the plan is refused, or the counci l

refuses to t ake act i on, the proposition may be vot ed on at an election
where all voters may take part.
l aw.

A majority of vo te s makes the bill a

Democracy is paramount and comes nearer being realized in its

true sense than in any other way.
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The present voter is unlike the ones of former years.

His interest

does not come in spurts, about election time when political leaders or
bosses are actively stirring up that interest in their favorite candidates.

He is constantly seeing new phases of government that need his

attention.

He needs some form of asserting himself between elections.

Every day he pays for the acts of those he voted for and a proportionate
amount of control is, or should be, his .
The number of signatures on a petition to require the attention
of the council varies from five to fifteen percent.
requires 5 percent.

Springfield, Ohio

Smaller cities usually demand more.

In Dayton

10 percent may propos e an ordino11•·r, which, if not acted upon, may be
voted on at an election by the addition of another 15 percent of the
qualified voters signatures to the petition.

A total of 25 percent of

the voters must sign the petition to require an election.

It may pro-

vide that some l ega l officer of the city shall draft any proposed
ordinance so that it may be in proper form and free from l egal defects.
A number of cities have provisions for this.
Referendum
The reference is a provision in the city charter permitting the
voters to cal l a specia l election to pass upon, or reject, a measure
without waiting until a genera l election when they would vent their ire
against officia l s instead of acquiring their desired measure.

It may

be defined as a review and confirmation, or rejection, of a measure
the council has passed, or has refused to pass.

This is the broad,
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general principle of the referendum.

Its details are many and var i ed.

A typical examp le i s :
No ordinance, unle ss it be an emergency measure, or an annual
appropriation ordinance shall go into effect until 30 days s hall
hav e elapsed after its passage. If within that time, a pe tition
signed by 15 percent of the total number of registered voters is
presented to the c lerk, requesting a rep ea l or a n amendment and the
commiss ion does not r epea l or amend the ordinance, the qu es tion
must be submitted to a vote of a ll the people.
The percentage of petitioners in various cities vari es from 5
percen t to 20 percent.
Reca ll
The following is taken from Section 27 of "A

~lode!

Cit y Charter"

drafted by the National Municipal League:
Section 27. Recal l provisions : Any member of the council
may be removed from office by recall pe t1t1on.
Any e l ec t ors of t he city may make and fil e with the ci t y c lerk
an affidav it containing the name or names of any member or members
of the council whose removal is sought and a statement of the
grounds for r emova l . The c l erk shall thereupon delivery to the
elector making such affidavit, copies of petition blanks demanding
such remova l, printed forms which he sha ll keep on hand. Such
bl anks shall be issued by the clerk with hi s signature and
official sea l thereto at t ached; they shall be dated and addressed
to the council and shall contain the name of th e member whose removal is sought. A copy of the petition shal l be entered in a
record book, to be kept in the office of th e c l erk. The recal l
petition to be effective mu st be re turn ed and fi l ed with the c lerk
within 30 days after the filing of the affidavit. To be effective
the petition must bear the signatures of e l ec tors of the ci t y to
t he numb er of at l east 25 percent of the number of e l ectors who
cast their votes at the l ast preceding e l ection, and must include
t he signatures of at least 60 percent of the voters who signed
the nomination petition of the member whose recall is demanded.
To eve ry signature on the peti tion shal l be add ed the place of
re si dence of the s i gner, the street and number and other descr iption to identify the pl ace. Such signatures need not a ll be on one
paper, but the circul ator of eac h paper shall make an affidavi t
that each signature appended to the paper i s the genuine s ignature
of the person whose name it purpo s ts to be. The required numb er
of signatures of electors who signed the nomination petition of
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the member whose recall is demanded shall be on one paper separate
from those containing the other signature s. All such recall
petition papers shall be filed as one instrument, with the endorse ment thereon of the names and addr esses of three persons designated
as filing the same.
On receiving the recall petition, the city clerk shall examine
it promptly. If he finds it to be sufficient according to the provision of this section, he shall certify that fact to the council
and at the expiration of 30 days from the time when the petition
was filed, the member whose recall is demanded shall be deemed
removed from office.
State Statutes
Before analyzing the organization of the City Manager Plan, an
exp lanation must be made concerning the two means of adoption.

The

most common, and of course, most workable plan is that of adoption by
municipal charter.

The rarer and less perfect plan i s by city ordinance.

The former is obtained by state statute permitting the City Manager Plan,
or by state statute giving the cities of th e state home rule; or by
special sections of state constitutions permitting city councils to
appoint new officers.

The l atter plan, adoption by city ordi nanc e,

creates a city manager who is in reality only a part manager and whose
powers, duties, and responsibilities are quite limited.

He cannot

accomplish the full purpose without going "outside the law."
cially do we notice this handi cap in Utah.

Espe-

The trials of the Brigham

City manager were made great because of the legal handicap s and hindrances in hi s way.

The people were made dissatisfied because he was

not al lowed (by l aw) to accomplish his purposes.

This subject will

need a thorough discussion and will be given in the chapter dealing
with the plan in Brigham City.
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The Organization
The true City Manager Plan must be permitted by some kind of state
statute.

The following organization cannot be used in Utah unless a

bill is passed giving cities optional, or home rule, or a special
statute is adopted allowing the plan.
The council
The city council is composed of from 5 to 25 members, according
to the size and desires of the city.

There should not be l ess than

five--and 25 seems to be sufficient for even the larger cities.

There,

members are elected from the city at l arge and on non-partisan ballots.
It may be that a primary before the general election would make a
shorter ballot and give a better opportunity for voters to become
acquainted with the abilities and qualifications of candidates.

The

qualifications for memb ers ar e as varied as the numb er of charters .
One city may require a certain tim e limit of residence ; others may impose certain other r es tricti ons.
The council member s should be qualified electors and should not
be a llowed to hold any other publ ic office.

Favors, free tick ets, or

service direct or indirect from firms, persons, or corporat ion s other

than tho se acco rd ed to the genera l public shou l d be forbidden.

The

Lockport plan states that th e qualifications for councilman or commi ssioner would prope rly be ''the hi ghes t non-profess ional or non -tec hni ca l
qualifications specified from any officer."
The sa larie s of council members vary, of course.
i s not too hi gh.

The compensation

In a large city the sa lary will se ldom be over $1,200
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(per annum) and ordinarily less than that.
note, is not a full-time administrator.

The councilman, we must

He may be paid for the number

of meetings he attends or, at least, be penalized for missing meetings .
There should be, or may be, a provision limiting the number of meetings,
or stating that not less than a certain number should be held.

Dayton,

Ohio has a typical provision, namely, that absence of any commissioner
from a regular meeting unless authorized by a majority vote of the
body, shall automatically cause a reduction of one percent of the
annual salary; and absence for five consecutive meetings operates to
vacate the seat of a member.

This is typical of the majority of city

charters and shows the determination of cities to see that officials
attend to business.
A paragraph "justifying" the office of Mayor will make more clear
the position of the manager and his relationship to th e council.

The

question is often asked, "\'/hat happens to the Mayor when a manager is
appointed?"

The mayor is not chosen as an administrator, nor as one

to act in a judicial capacity; yet he i s not a political figurehead,
nor is the po si tion given to him as an honor.
The mayor is still the official head of the government.

He may

retain his power to command th e police force and govern by proclamation
in case of riot or disaster s such as floods, tornadoe s, etc.

He is

head of the city for ceremonial purposes, and in cases of suit or other
civi l process.

He is, however, shorn of hi s veto power and is no

longer a separate factor in legisl at ion with power to block enactments,
but he r etains his vote and voice in the acts and proceedings of the
council.
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As a presiding officer, the mayor should be noted for his judgene nt , business ability, and leadership.

His salary is correspondingly

1igher than the other members of the council.

Where the council members

receive $1,000, the mayor may receive $1,200 or $1,500, or proportionItely higher compensation.
~ hosen

He may be voted for as mayor, he may be

by the council from their midst, or he may be voted for as a

councilman, the one receiving the highest number of votes acting as
nayor .

The method of choice should have no bearing on the importance

and duties.
Powers of the council and mayor
The main power of the council is concentrated in the legislation
of the city.

A limited appointive power is usually granted them, the

amount of power varying in different localities.

The main appointment,

and one that corresponds in a ll cities, is that of the chief executive,
the manager.

This power i s given to the council because the council is

or should be, composed of competent and capable men t o do this.

The

counci l may appoint the Superintendent of Educat ion, the City Treasurer,
or ot her officers according to the charter power.

The majority of the

officer s, howev er, may not be appointed by the council.

It would hardly

be justice to hold the manag er r es ponsib le for the work and ability of
those whom he has not aided in se l ec tin g .

The commission is empowered

to pass ordinances, thus enabling them to keep a check on the mana ger
as well as to aid him.
nay or may not act upon.

He may propose plans or ordinances whi ch they
The counc il determines not only who the mana-

ger shall be, but fixes his sa lary and duly appoints him.

The

27

electorate cannot disturb them in this, except by recall of either
council or manager.

The council chooses a city clerk to keep records of the council
and performs other such duties as may be required.
commission may be appointed.

A civil service

All positions filled by appointment of

the council are held, not for a definite term, but as long as th e
council may desire.
The council is judge of the election and qualification of members
and has power to call witnesses and force the production of records
and papers.

It has power to punish its own members for disobedience,

disorderly conduct, or inattendance at meeting,.

The council may

determine salaries of some of the officers appoiuted by the manager.
They are trustees of the public moneys and may appoint boards to aid
in such works as the sinki ng fund, etc., these boards acting as advisors
to the council.

The council serves as balance wheel in the government,

checking not only the public and its will, but restraining the manager
and coordinating the machinery of government .

The council of the

city having a manager is not less important, but more perfectly adjusted
than in the older form of government .
The city manager
The newest, most important official in the new plan is the manager.
This analysis must, therefore, be explicit and complete to show clearly
the advantages of this form of government.
There is no corporation or private organization nearly so complicated as the city.

None need a broader, more widely experienced manager,

yet for years the common citizen has paid little heed to this problem.
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When public officials have neglected their duties or failed in performance, a thousand disconcerning men are ready to shout the fact from the
housetops.

Though the majority party secures control of government,

the minority is never idle.

It is constantly advocating and agitating

for a change in administration.

This has gone on since the first

American city became corrupt in its government.

It is prevalent now,

yet few recognize the fault to be with the method instead of the
executives and administrators.
A business corporation is handled in a manner that would suggest
something for city management; yet for decades the American, known for
his spirit of advancement, has bothered his head not a bit about the
"business" side of his city government.

He has assumed that the offi-

cial selected by chance, or more often by politicians, assumes the
necessary executive ability to run the office at the same time he takes
that office .

He is paid small salaries at the same time, tempting the

officer with many opportunities for graft and waste.

Why?

There seems to be but one explanation - tradition backed and
fostered by politicians.

It has been traditional to pay for a great

deal that has not been received; to suffer for individual carlessness;
to elect inefficient officers; to be wasteful in city government.
Politicians have struggled to uphold that tradition until people,
blinded by them, have finally discovered their cities bankrupt and
rotten.

Investigations in our o1m state of Utah have revealed prac-

tices that would startle the citizens could they be proved and published.
The failure of the "Lewis Bill," which would have permitted cities
of Utah to adopt the City Manager Plan has been attributed to the
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strenuous opposition of certain "community leaders" ~;ho ~;ent all out to
defeat the bill.
Utah is behind a number of states in taking action to break the
political rule of its cities.

The city managers of a number of cities

have had an uphill fight against antagonistic politicians and office
holders - and the fight continues.
The city manager is an appointive officer.

He should be a

competent, trained, and capable person, selected on the basis of his
fitness and ability to manage the affairs of a city.

He is the chief

executive of a corporation that has a technical business side as ~;ell
as a changing and baffling human phase.

His po~;er ls, or should be,

unfettered, although he should be checked from being a tyrant or a
grafter by the commission.
get results.

His one command and ambition should be to

He ~;orks for results, he gets paid for results, and he

advances according to the results he gets.

A number of cities can

testify that the result s accomplished have been ~;ell worth the effort.
Powers.

The qualifications of the city manager will be made

clearer if hi s duties are studied.
up in six statements.

The general powers may be summed

It should be und erstood, however, that his powers

may vary ~;ith the different charters or ordinances.
1.

He appoints and discharges employees whose labor result s he

2.

He has po~;er to investigate th e general working s of the

is responsible for.

gover nm ent and acts as general agent of the council.
3.

He must see to la~; enforcement and administration of ordinances.
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4.

He supervises the departments of the ci ty and is responsible
for their results.

5.

He acts as budget maker by estimaking needs of all departments
and acts as financial advisor to the council.

6.

He attends council meetings and acts as its advisor, gives
reports and offers suggestions, but has no power to vote.

The foregoing summary includes most of the general powers given to
the city manager.

Variations occur, but in the majority of cases the

plan is much the same.

The broader the power, the more general the

scope of authority, the more successful the plan appears to be.
LeGrande, Oregon gives the city manRger almost a free rein and results
have been very satisfactory.

Hickory, North Carolina, a city of

approximately the same size, although running smoothly at present, has
been handicapped at intervals by th e constriction of the manager's
powers.
Financial control.

The sa l aries of the majority of the emp loyees

are fixed by the manager, the charter providing that they be uniform,
and in harmony with civi l service rules.

The exceptions are department

heads, police and fire force, and a few others as the various cities
may choose.

A check on the manager is maintained by the counci l asking

that a report of the size of the salary for the office be given to the
employment officer.

The bond of the emp loyee is also determined by the

manager relative to the limit of the salary.
The manager must be expert in financial affairs.
intimately every source of income and revenue.
or less directly every expenditure .

He should know

He should supervise more

Even though a purchasing agent is
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common in manageria l cities, each or der of sa l e or purchase should be
approved a nd signed by the manager before the age nt can close a con tract.

Whe never the contract exceeds a certain amount named by the

commi ss i on, th en the approva l of the commission for th a t contract should
be necessary.
The manager t akes the l eading part in pr eparin g th e budget .

He is

an advisory member of the Board of Assessors, aiding the work of th at
board, and, at the same time , gettin g well acquainted with the taxation
side of the city's finances.
The results of the granting of a generou s amount of financi a l control to an expert has saved a n•llul w •· of cities from bankruptcy.

Dozens

of others have been saved l arge amount s even within short periods of
control by a manager.

The new order tell s the manager to "get results;"

C!e t ells emp loyees they are hired t o "produce;" and th ey are paid in
proportion t o their production.
Powers of appoin tment .

The appointive power of the manager must

be as broad as this responsibility for offices.

All charters are gener-

ous in this respect, some placing almost no restrictions except the
requirements of a civi l service board to aid him.
In Phoenix, Arizona, the manager appoi nt s the city treasurer,
clerk, collector , attorney, assessor, chief of police, fire-c hi ef ,
engineer, health officer, superintendent of stree t s, and the superint endent of water works.
In Dayton, Ohio, a represent ative of the l arger cities, the manager
appoints not on l y the major executi ves, or heads of departments, but
those subordinate to the heads of departments.
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The broader the scope of managerial appointive power, the less
chance for political "sugar plum" jobs.
produces results regardless of politics.

The manager works for and
In a few cases councils have

restricted the power of the manager by saving some important positions
to pay their political hirelings.

This has always caused friction, the

manager usually getting the criticism.
The most notable results of the city manager government in Dayton
have been demonstrated in the full cooperation and coordination of
effort around departments and an unusual spirit on the part of the whole
administration in trying to give 100 cents of service for every dollar
expended .
The power of removal of subordinates appointed by the manager
must also rest with him.

The more stringent councils may allow the

officers to demand a reason, but the same charters allow the manager
to discharge officers with or without cause.

LeGrande, Oregon has

such a provision in their charter.
The following is an excerpt from section 97 of the Model City
Charter formu l ated by a group of nationally known men:
Any officer or employee of the city appointed by the manager
or upon his authorization, may be laid off, suspended, or removed
from office or employment either by the manager or the officer
by whom appointed. Verba l or written notice of Jay-off, susp ension, written notice left at or mailed to his usual place of
residence, shall be sufficient to put any such lay-off, suspension,
or removal into effect unless the person so notifi ed shal l, within
five days after such notice, demand a written statement of the
reasons therefore, and the right to be heard before the civil
service board. Upon such demand, the officer making the lay-off,
suspension or removal shall supply the person notified thereof and
the civil service board with a written statement of the reasons
therefore and the board s ha ll fix a time and place for the public
hearing.
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Salary.

The charters of some of the larger cities can be inter-

preted to mean "the best at any price."

The council has the power to

fix the salary of the manager, and may bargain with the best prospects
for the job concerning his salary.
The ordinary salary is high, compared to present salaries of
other municipal officers.

A very large salary is often higher than

the amount saved by hiring an expensive man as compared to a less
efficient, but more reasonably salaried man.

It, however, is good

business to pay a man according to the results he gets.

The office

has no other particular attraction, so the salary must be reasonable
or experts will not apply.
The highest salary being paid to date is $25,000 per year.
Cincinnati and Cleveland are the only two cities with this attractive
salary.

From this high point, the salaries go clear down the scale to

as low as $1,500 in smaller places.

The managers of cities of below

9,000 and 14,000 inhabitants receive on the average from $3,600 and
$6,000.

Brigham City, Utah, with a population of 5,282 (census of 1920)

pays $3,000.

Cities the size of Logan usually pay from $4,000 to

$5,000, not an unreasonabl e salary for the head of a corporation
capitalized at $500,000.
The duties and powers already enumerated give a fair idea of the
very many and high qualifications necessary for a manager.

Details

must be considered only after broad, general qualifications are taken
care of .

Most charters do not require the manager to be a citizen of

the city, but say he may be appointed from any locality.

The principal

question is his ability, residen ce is not normally con s idered.

Some
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charters require U. S. citi zenship, although most do not.

While it may

be a mistake to insist upon a manager being a local re sident, the
extreme opposite is just as much a mistake.

The author would prefer

the latter to the former, if one such mistake must be made .

Mangum,

Oklahoma, attempted to eliminate every trace of politics and used as
the weapon the requirement that the manager be not a resident of the
city .

The first four men interviewed were all politicians residing

in the county, although legally outside of the city.

This mistake was

rectified and the present manager is not even a resident of the county.
A short analysis of a good city manager is given by Professor
H. W. Hemper, sociologist of Syrorn' e University.

He lists high

general intelligence, capacity f or l eadership, liking for responsibility, pleasing personality, liking for all kinds of persons, ability
to stand criticism, ability to persuad e others, high ethical standards,
and, of course, adequate technic a l training.
Professor Hemper, according to his own statements, has not
studied managers in action, but gives "theory."

A close observer of

the actual actions of managers adds even more to the a lread y imposing
list.

Manager Osborne, of Kenosha, Wisconsin adds:

"He should be a

direct actionist, a man who takes each proposition that comes to him
as the catcher tak es balls."

He adds that a disposition classified as

qui ck and active is necessary and that he mu st prove hi s worth by
getting results.

!lis work with committees must give satisfaction to

the public.
Manager Osborne states that a man to be a city manager must:
1.

Possess the faculty or characteristic of tact.
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2.

Be honest and truthful.

3.

Possess common or "horse" sense.

4.

Have some executive ability and technical knowledge of the
work he has to do.

The work of a city manager is strenuous.

He must have a strong

body, he must have a tireless brain, his nerves must be ab l e to stand
constant strain.

He must not be cowardly physically or mentally.

He

should be more of a doer than a theorist.
The work is varied.

He must be an organizer, acquainted with dif-

ferent lines of work, perhaps a Jack-of-all trades .

He shou ld be a

psychologist, knowing the men with whom he is 1mrking.

If it sounds

as though a city manager should be a sort of super-man, then so be it.
The majority of city managers are engineers, and a large percentage of
engineers retain their jobs than members of any oth er profession.
The following table is taken from the book, "City ~1anager," by
L. D. White:

Table 1.

Prior occupation of city managers

Prior occupation of managers
Engineering
Business
Official position
Miscellaneous professions
Clerical
Law
Education
Skil l ed trades
Secretarial and promotional
Journalism
First employment
Unknown
Total

Number of cases examined
398
103
94
24

22
16
15
15
14
4
4
154

863
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The qualifications are more easily filled as special training is
being offered in some of the larger universities.

Numbers are receiving

training in smaller cities that they might be more qualified for the
larger jobs.

The important idea of making a profession of the job is

attracting the more capable men.

The profession is growing and those

stringent and broad qualifications enumerated here will be more and more
found as cities progress and adopt the plan.
Term of office.
an indefinite term.

The "Model City Charter" appoints the manager for
This is unquestionably the most successful method .

Cities should benefit by extended terms of office, the experience of
the manager making each year bettPr than the l ost.

This has been

realized by but few cities; only 32 managers now hold positions if they
were appointed before 1920.

The average term of office of 546 cases

studied was only 2 years, 2 months and nine days.
a term for the best results.

It is pleasing to note, however, that

terms are increasing in length.
year, 6 months.

This is too short

The average on January l, 1916 was only

This has gradually increased until in 1926 it was

2 years, 10 months and 16 days.
A manager is caught between t1;o fires.

If he is merely experi-

menting to sec what he can do, or if he is poorly qualified, he is soon
retired, or he finds another job.

If he proves competent or shows that

he is qualified, numerous business firms offering greatly increased
salaries tempt him to leave.

A third reason for the short length of

terms is the fact that promotions from smaller to larger cities are
frequent.

New cities arc constantly being added to the list of those

having a manager and these drain from other cities the managers who
might otherwise serve long terms.
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Charters that specify an exact length of term of office state them
to be from as low as one year to as high as five years.
may, by ordinance, state the length of the term.

The councils

The most common and

best-liked charters appear to be those which grant a term of office as
"indefinite."

The manager is then given a chance to prove his worth

and remain on the job as long as he produces results.
The departments.

The legislative, judicial, and executive divisions

of government remain unchanged in the new plan.

The line between the

executive and legislative, very hazy and indistinct in the old form,
is made definite and clear and thus prevents the choosing of a political
man, in a political way, for a position that is strictly business and
foreign to politics.

The problem of the division has been solved only

after long research and experiment.

The city manager has everything to

do with the execution of legislation passed by the council.

The council

performs most of its labor in legislation and leaves the carrying
out of that legislation to one responsible executive head.

The council

does retain some semblance of executive power, acting as a check on the
manager and giving him instructions.

The department heads, being

executives themselves, fall under the jurisdiction of the manager.
Modern government has been allowed to take a natural course, dividing
itself into departments that are general, yet separate departments that
cover almost everything, yet do not encroach on each other's duties.
Departments in all but the larger cities may be and usually are, narrowed
down to five specific and general positions, entitled law, welfare, service, safety, and finance.

The "~lode! City Charter" provides for a

department of civil service, in addition to the department of law and
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finance, and " such other departments as may be es tablished by ordinance."
Cities of 10,000 or above can give work to five.
smaller places.

Three may suffice for

If three are sufficient, the other two must be fused

in, as some attention is necessary for each.
Law.

In charge of the department of law should be a director ~;ho

has a good amount of practical experience in addition to the best of
training.

He acts as chief legal advisor of the city; attorney for

the city and for all the departments and offices of it.
all of the services required by law for the city.
for the city, and for the state when laws require.

He performs

He acts as prosecutor
He makes up in

correct form all of the contracts, bonds, etc., and approves, or
disapproves acts of a legal nature performed by the council, manager,
or other officers.

He is granted broad authority to protect the

rights of the city .
There may, or may not, be officers under him.

Ordinarily, in

cities of Logan's size, he can act as solicitor, and call in the
occasional help that may be needed ~;ithout having any other position
under the department of law.

The t erm of office is ordinarily as long

as satisfaction is rendered.

The sa lary is based on the amount of legal

work the position requires.
because more

~;ork

Lar ger cities pay more than smaller,

is required .

Public service.

An endless and often thankless job is the arousing

of civic pride, the lo~;erin g of death rates, the prevention of disease,
etc., by keeping the city clean, th e matching of facility growth to
population increases, and doing the many little thin gs to ke ep the citizens happy.

The task of the department of public service is no small one.
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The manager supervised, controls, and counsels th e department.
He appoints a director whose duty it is to manage the construction and
upl.eep of all public buildings, city grounds, sewerage systems and disposal plants, canals, streets, bridges, and all public utilities of the
ci:y.

He prepares and takes care of all estimates for public works,

plans, drawings, and surveys.

Street lighting systems, street sprin-

kl i ng, cleaning, and repairing all come under his jurisdiction.

His

term and salary are fixed by the manager who has appointed him.
The three subdivisions of the departments are handled by the city
electrician, the building inspector and the city engineer.

Smaller

places may combine some of th<'r.0 tn cut down operating expenses.

In

sone cases the manager acts as one of these, or in extreme cases, he
may combine the position of manager and head of this department.

In

very small town s, this can be done without danger to the structure.
Public welfare.

The department of publi c welfare and service

are closely related and may be unit ed in smaller cities.

The program

of the we lfare department, however, is more of a social nature .

Child

welfare, charit i es, investigation of social problems, unemployment,
r ec reation, and labor conditions are some of the areas overseen.

A

b:oad range is covered, any part of which may create endl ess problems.
Some charters go further and includ e the improving of public health,
i so lation, and cure of diseases, and food inspection.

In Dayton,

r es earches are conducted r elative to the causes of poverty, disease,
cr ime, and delinquency.

The records of vital statistics are very

a;curate and based on scientific knowledge.

The main subdivision of the

department is the sub-department of health.

To properly supervise this
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department a man must have had some training and experience, usually
a great deal of both.

He should have a broad background in this area.

John Edy, city manager of Berkeley, California writes:

"The essential

qualifications ... are character, acceptable ability, and enthusiastic
cooperation.

No administrative employee may become involved in what is

usually called 'politics."'
Needless to say, in cities of any size, the director of the
department of public welfare should be a full-time executive.

The sub-

ordinate officers would include a Board of Health operator, members of
the City Planning Board, and the Park Board members.

Their general

duties are those within their realm, directed I•Y the director.
Safety.

The two chief instruments of the city manager, or director

of the department of safety are the policemen and firemen.

Other

lesser divisions may be instituted, but the two main ones are a very
important part of every municipality.
care and promptness.

They must be overseen with great

Traffic rules, in fact, city ordinances of al l

kinds must be enforced to the letter if the public is to be insured the
greatest possible safety.

In addition to the two main divisions, a

department may be added to inspect buildings and oversee erection and
occupancy of buildings.

The sma ll er ci ty may put this subdivision und er

either the police or fire department.
The heads of the two main divisions are the fire chief and chief
of pol ice.

The manager, usually with the aid of the "chiefs",

de cides on a certain number of subordinates for each division .

The

director of the department retains power to appoint officers temporarily,
in case of fire, riots, or other unusua l disturbances.

The chiefs are

subject to removal by th e manager, in some cases without cause, in others
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a full hearing before the council must be granted to the one to be
removed, if he so desires.
The head of the department may fill one or the other of the subdivision offices.

This is not usual, but may be done.

The department

head is usually well occupied with the business of overseeing.

He

should be an expert in his line even though he must come from out of
the city.
Finance.

The secret of a successful finance department is

"accuracy coupled with simplicity."

The hardest part of the reorgani-

zation of cities adopting the city manager plan is the placing of the
city on a solid financial basis.

This usually entails the straightening

out of a heterogeneous mass of figures purporting to represent the
financial part of city government.

The aim of the department is to

secure the greatest value for expenditures incurred.
recorded and up-to-date.

Details must be

The most important item to be considered under

the financial department is the budget.

The manager is in direct

charge of it, with the director of the department as his aid.
There are four divisions to the duties of the director of this
department.

He has charge of all the money of the city, he supervises

all accounts plus the collecting of money by issuance of licenses and
the collection of all fees and special assessments.

He supervises the

buying and distributing of all supplies.
The subordinates of the director include the assessor, tax collector, auditor, treasurer, and accountant.

The auditor and accountant

belong to the same division in most charters.
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The accounting procedure is a problem of much discussion, settling
by each city choosing its own methods.

The books should be as simple

as possible and yet give room for everything needed.
The treasurer is the inlet and outlet of all public moneys.
acts under heavy bond.

He

He issues money only through a voucher approved

by the head of the department for which it is intended, as we l l as
the manager.

The system of checks and balances is more necessary at

this point than at any other place in city government.

Th: public

demands t he protection of its money and each city should work out a
good system whereby the chance for graft or mistakes is at a minimum.
The duties of the assessor and tax collector are almost identical
with those of the regular assessors and collectors of other forms of
municipal government.
A purchasing agent, whose duty is to purchase a l l city supplies
may be included, either as a separate department, as as is usual i n
cities of 10,000 or thereabouts, the manager himself acts as purchaser .
All expenditures over a certain amount should pass the council.
The budget.

The budget is an instrument presenting a financial

plan for conducting the affairs of the city for a year.

It includes

the following information:
1.

Estimates, in detail, of expenses of each office or department.

2.

A statement of funds necessary for paying off of bonds,
interest on city debts, the accumulation of sinking funds
that will be sufficient to pay off bonds when they mature.
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3.

The amount of the debt of the city with a list of dates on
on which bonds mature.

4.

The value of all materials on hand on a specified date.

5.

Expenditures for the previous year, as compared to the planned
expenditures for the ensuing year, with reasons for in creases
or decreases.

6.

An itemized account of the total income anticipated from
taxes and all other sources, with the amount to be raised by
bond (if necessary) to meet the total anticipated expenditures.

7.

Other information desired by the council, or thought necessary
by the manager.

The budget may be worked upon by various persons, but when it is
presented to the council it is looked upon as the personal work and
recommendation of the city manager.

He requires of the departmental

heads a monthly expenditure estimate for each detail of the budget that
may, in whole or in part, come under his jurisdiction.

When the esti-

mate comes in, the manager cooperates with the departmental head to
see that the estimate is not exceeded, and no requisition above that
estimate may be allowed without the consent of the manager.

For

emergencies, a fund may be established, to be drmm from only by the
manager and only for emergencies.
The monthly report of each department thnt works under him must
be given to the manager at the end of the month.

This report should

cover all business transacted and all expenditures.
appointment of funds for the following month.

This aids in the
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Larger cities print copies of the budget and distribute them to
the members of the city.
choose to do so.

Those cities under 15,000 population may

It would appear to be a good policy.

At least, it

should be arranged for every interested voter to get an opportunity to
examine the budget for the coming year.
Summary
After nearly a century of poor city government the United States
has awakened and started to "clean up."

Some politically corrupt,

inefficient, and weak cities have started a wave of reform.

The main

weapon of the reformers is th e city manager plan of government.

The

experts have discovered five principles that are essential to a
well governed city.
1.

These are:

Authority must be centralized to secure proper coordination
and subordination of effort so as to produce the maximum
eff icienc y.

2.

Centralize responsibility to prevent the too common practice
of passing the buck or shifting the blame until the electorate
is at a loss to know which office to fix responsibility upon.

3.

Offices must be filled on the basis of efficiency, not on
political affiliations, i.e., technical men must fill technical
jobs.

4.

A good part of city government is an affair strictly businesslike, and business methods must be used.

5.

Policy forming positions need men of good policy.

Publicity

and responsibility of a few well-kn01<n men are necessary
prerequisites for good result.
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The City Nanager Plan fulfills these five essentia l s better than any
other plan, according to the opinion of 399 cities which have adopted
it.

It is supported by experts in municipal governments a ll over the

United States .
The Plan consists of a council of 3 or 5 member s elected on a
short ballot by the e l ec torat e.

The Bo ard of Education is also e l ected,

which board elects or appoints a Superintendent of Schools.
The council appoints the judges of the municipal court, a clerk or
recorder, and a city manager.

The manager is the chief executive of

the city, appointing the remainder of the officers of the cit y, unless
othen;ise provided for by ordinance.
The legislative branch, or council , has co ntrol over the manager
by its legislative authority, but the centralization of responsibi lity
comes through givi ng the manager complete authority in the executive
branch.

He carries out the orders of the council.

The council receives

the manager's reports and exercises a power of remova 1 ''hen it sees
fit.

The initiative, referendum, and recall, protect and aid the

electorate, giving a greater degree of democracy, but are not necessities and may or may not be adopted.
The manager is a professional executive, whose qualifications
are rigid and whose duties are outlined by the council.

He is

responsible for the management of the city and must get results if he
keeps his job.

lie has a good chance for advancement to larger cities

if he merits such.

I~

oversees five departments (in most cases) , and

their heads and subordinates.

The five departments are welfare,
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safety, finance, law, and service .

The manager prepares the budget,

a statement of estimated expenditures and income for the following
fiscal year.
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CHAPTER V
II'HAT THE CITY MANAGER PLAN HAS DONE
I N OTHER AMERICAN CITIES
The best proof of the capabilities of the plan can be given by
showing the actual working of that plan, not on l y in some larger ci ties
but in the smaller ones as well.

Excerpts from letters written by

representative citizens ofmanyof the ci ty manager cities of the
United States show the enthusiasm of c ities for the plan.

Large

cities have found the plan to be succ essful, as have the smaller ones.
George II'. Knox, a ttorney , Niagara Falls, New York states:
The general sentiment of the people of Niagara Falls seems to
be that the city manager pl an is a huge success compared to the
old conditions. Effici ency has increased greatly. When we spend
a dollar we ge t a doll ar ' s worth i n return . Und er the old system
our tax rate put us pretty well at the top of the co lumn of
municipalities in this s t ate. Under the new system th ere are
onl y two ci t ies with a l ower tax rat e. These thin gs have been
brought about despi t e the election of men to th e council ,;ho were
opposed to th e city manager plan. Our experience shows that the
plan works to the advantage of th e people, even though men are
elected to th e counci l who are not in sympa thy with it . This is
because responsibility is direct l y placed, there can be no
"passing the buck", because there is no one to pass it t o.
The following statements are onl y part of the many that cou ld be
given concerning the success of the plan i n cities of over 20,000
popul ation .

C. F. Holland, secre tary, Chamber of Commerce, J ackson

~1ichigan:

From Jackson's experi ence, we give th e following as some of
th e advantages of the ci t y manager plan: centralized responsib il i t y ,
quicker ac ti on on proj ec t s , a grea ter equality among all cla sses of
citizens as regards civic affairs, that is, e limination of the socalled "pu ll", e limination of poli t ics from city affairs.
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T. A.

1cCarthy, secretary, Chamber of Commerce, ~1uskegon,

Michigan:
The city manager plan is a big step forward in municipal
government. The city manager method makes municipal government
just exactly ~<hat it should be - good business. The one outstanding advantage is that it centralizes authority and, at the
same time, it fixes definit e ly the responsibility for carrying
out the peoples wishes. It does away with the favorite pastime
under other forms of government, namely, passing the buck. We,
of ~luskegon, feel that under the city manager plan the affai rs
of the city are conducted in a business -l ike way and that the
various departments of the city are conducted upon well-accepted
business principles, with the result that ~;e get full value for
the money spent.
Frederick H. Keefe, publisher, Newburgh, New York:
The city manager form of government has been in operation
in Newburgh for more than four years and has, in every way,
demonstrated that it is a v~ry efficient and up-to-date plan of
administrat ion without in any way impairing efficiency. I feel
sure that if it were ·again to be put to a vote of th e people they
would unhesitatingly be in favor of a continua tion of it.
C. H. Akers, publisher, Phoenix, Arizona:
I am sure that you could not get a business man in Phoenix to
go back to the old style of government. Our city manager seems to
be the most popular man in this whole town, simply because the
method as used by the Commission and the Manager is working out
with splendid, good results.
R. C. Morris, secretary, Chamber of Commerce, East Cleveland,
Ohio:
The city manager form of government is proving very efficient
in East Cleveland. Compared with the previous sys tem, there is a
very noti ceab le difference for the better.
Cities the s i ze of Logan have sen t in good reports concerning the
success of the plan.

Many cities of approximately the same size have

been faced with problems related to, a nd sometimes identical with, those
of Logan.

They have found a solut ion to tho se problems and have sent

very favorabl e reports to inquiries concerning them.
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The foll01;ing are samples of reports sent by Chamber of Commerce
presidents and secretaries, editors, and other representative citizens:
George C. Wing, attorney, Auburn Maine (population 16,985):
The city manager plan divorces the business of
politics. I think the taxpayers get more for their
believe the majority of opinion in Auburn is in its
particularly a very large majority of those who, in
pay the bills.

the city from
money. I
favor, and
the main,

W. B. Estes, secretary, Board of Development, Amarillo, Texas
(population 15,500):
No city would make a mistake by adopting the City ~1anager
form of government. It has been a great success in Amarillo.
Frank E. Eckel, secretary, Commercial Association, Boulder,
Colorado (popula t ion 10,989) :
Boulder has found the city manager plan very successful,
resulting in very efficient city government.
Russell Fisher, secretary, Chamber of Commerce, El Dorado, Kansas
(population 10,995):
The city manager form of government is regarded as a decided
success in El Dorado. Efficiency has developed because the plan
has centralized responsibility. This city led the United States
in percentage growth during the past few years, because of oil
discoveries, and the city officials have been compelled to do a
vast amount of emergency work. This work has been accomplished,
I am sure, much more speedily and with more satisfactory results
than could have been accomplished under the old form.
Thomas r. Owen, secretary, Board of Development, San Angelo, Texas,
(population 10,060):
~1ost decidedly, the city manager plan has been a success in
San Angelo. We adopted it in 1915. Two years ago an attempt was
made by some disgruntled politicians to overthrow it, but they were
beaten by a vote of nearly four to one. If you want to eliminate
politics from city government, if you want your city to be
successfully operated, have it run by a city manager. It is the
only way to secure the best results for the taxpayer, to establish
efficiency, and to save money.

so
Perry F. P01;ers , editor, Cadi ll ac, ~lichigan (popu l ation 9,734):
am sure that the people of our ci t y regard with almost
unanimous favor our present c it y manager form of government. It
is more economic a l, results come quickly, responsibility is fixed,
and i t soon get s the business affairs of a c ity away fr om politics.
Wh at has been done in other cities can be done in Logan.

A quack

medicine to cure the ill s of th e cit y should not be advocated, but the
city manager p lan is not a "quack medicine."

It has been test ed and

tried und er many differ ent conditions, in many differ ent places and the
more it i s kn own and tried, the mor e popular it becomes.
The advantages of the city manager plan as giv en by the cities
that have tried it ar e summed up very well by the executive board of
the Cit i zens League of Cl evelanJ, Ohio, a representative and unbiased
group of ci t izens:
1.

It establishes a more unified organization and a more centralized contro l and responsibility.

2.

It places the decision as to policies in the hands of the
elected representatives of the people, and the administration
of these policies in the hands of trained and experienced
admi nistrators instead of inexperienced amateurs .

3.

It

introduces into the city government the e l ement of busine ss

efficiency and t ends to e l iminate parti sanship and political
spoils.
4.

It stabi l izes the administration and gives continuity t o
administration programs and policies .

The above resu lt s would be we l comed by Logan people.

They have

been obtained to a greater degree in dozens of c ities by the use of the
city manager form of government than by th e use of any oth er form.
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Th ere is no apparent reason ~<hy Logan cannot do "hat so many other
c ities have done under similar circumstances and with similar problems.
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CHAPTER VI
THE PSEUDO-MANAGER F0~1 OF GOVERNMENT
IN BRIGIW1 CITY, UTAH
Without going into detail about the formation of the Brigham City
plan, ~<e may begin ~<ith a ~1r. Roskelly being chosen for the first
"manager."

In due time, that by election time in November of 1923,

consider able opposition had been developed to the plan and to the manager.

The major election issue ~<as ~<hether he s hould be retained in

office.

The opposition forces sho~<ed much strength and a new city

council ~<as e l ected.

\'/hen this '"'" group took office in January of

1924, the members did some · careful investigating and Mr. Roske ll y's
administration ~<as pronounced satisfactory.

Ho~<ever, in the face of

considerable adverse public opinion, his resignation ~<as accepted.
The danger of such a situation is ~<ell stated by ~1unro in his
"Government of American Cities" (p. 296):
The danger is, of course, that cities will develop the habit
of preferring someone ~<ho is already a resident and that political
campaigns may be ~<aged on behalf of this or that local aspirant.
Anything of this sort would speedily bring the ~<hole system to
the ground. In place of genuine city managers ~<C ~<Ould then have
nothing but highly paid mayors chosen under a nc~< name by the
city councils.
It ~<ould be better for Brigham City if such occurrences ~<ere
avoided in the future, certainly they shou ld not become habitual .
The council chose Ruel ~1. Eskelson as the new manager.

He had

been superintendent of the municipal electric system, and had come to
knOI< the operation of the city administrative organization.

He is in

office at the time of this 1<riting and appears to have the confidence
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of the council and the support of the pub lic.

Such, in brief, is a

recital of the chronological order of event s in this city ma nager
experiment.
Form
The Brigham City government is not really of the ci t y manager t ype
in the f u ll meaning of the t erm.

A thorough- go ing pl an of that kind i s

bas ed on the theory that a man of mor e or l ess expe rt trainin g in
municipal admini s tration shall be given the absolute r esponsibility of
running the city in a manner acceptable to the e lect ors.

He would be

the sole administrative head of the city - appoin t ed by the city cornmission or council, and r emoved by that body a t will.

The council is

usually held responsible by the voters and the manager is, in turn,
r esponsibl e to the council, which is elective.

However, many cities

provide for a direct recall of th e manager, which makes that official
directly responsible t o the people as we ll as t o the city commission or
council.
Such a manager would be the directing head of all the city
departments.

He wou ld first have appointing and removing power for all

heads of department s , and a constant check on all appointments of
subordinates.

He would have directing power over the fi nance department

which would pla ce the preparation of the budget and the contro l of a ll
public works, construction, improvement and operation, and, in sma ll er
cities , would himse l f oft en ac t as the directing engineer.

He would

have supervisory power over such depart ments as police, fire, hea lth,
traffic, parks and playgrounds, and, usua ll y, over the l ega l department.
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Such an official would become a manager in every sense of the word.
The manager, nevertheless, is responsible for every act to the commission, which functions much as a board of directors and is a constant
check on the manager.
Much of the above plan does not and cannot apply to Brigham City.
The Utah statutes define a somewhat rigid type of government for all
cities of the first and second classes in the state.

Cities of the

first and second classes are compelled to operate under the commission
plan.

Cities of the third class, to which class Brigham belongs, must

use the mayor-council arrangement.
Council
By state regulation the mayor is elected every two years, as are
three of the five members of the council.

The other two members are

elected for four-year terms in such a manner that one is elected every
two years.

Hence, four councilmen are selected at each election - the

fifth member being a holdover.

The election is held in November of the

odd years, thus tending to remove state and national issues from the
local campaign.

Legislative or ordinance-making power is vested in the

council, of which the mayor is chairman.

This body is also responsible

for the financial program of the city, as it must pass on every proposed
expenditure and decide on the tax levy for the various city purposes.

1

1This power of making tax levi es i s subject to the maximum tax rates
as provided by state law. This limitation provided that the contingent
expenses shall not require a tax of more than five mills; not to exceed
4 mills on the dollar for the purchase of water and water-works systems;
not to exceed 2 mills for opening and repairing streets and sidewalks;
2 mills for sewers and drains; 3.5 mill s for lighting and telephone systems and public baths; and 5 mills for public buildings.
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The council also has extensive power in deciding on special improvements such as sewers, gutters, paving, etc., within the city limits.
The other powers given the council are issuing licenses, erecting
pub l ic buildings, opening, making, and maintaining streets and sidewalks, and being generally responsible for the administrative work of
the municipality.

In short, the council, in theory, is not only a

leg i slative body, but is expected to direct the administrative work,
technical as well as general, of the various departments.

The major i n a city of the third class is relatively more important than the mayors of first and second class cities in Utah.

In the

latter types of municipalities the mayor is a member of the commission
and acts as chairman of it and, by tradition, he is the titular head of
the city organization.
himself.

But, otherwise, he has little power in and of

The administrative work is divided into five departments, and

a commissioner is placed at the head of each.

Acting as superintendent

he is responsible to the entire commission for his department.
In third class cities, however, the state law required that the
mayor shall be the chief executive.

1

As pointed out above, the council

decides, or at least approves, the administrative policy, and therefore
is finally responsible for it although the major is the active administrative head.

In power of appointment, the mayor is especially

requested to appoint such officers as the fire chief, police chief, or
marshal, justice of the peace or judge, and engineer.

1Section 536 of 1917 Compiled Laws of Utah.

Such appointments
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are confirmed by the council.

Thus, it can be seen that mayors in such

cities are relatively important.
The question may be asked, "Is it not practicable for the mayor
md the council to give the manager virtually all their power of
administration, and thus, in effect, get as much of a manager governnent as if that were the law?"

Theoretically that could be done and,

:o a great extent, it has been done in practice, as Brigham City has
already done.

But, in view of the fact that the personnel of the

~ouncil is so frequently shifting and new view-points are creeping in,
;uch a plan is under very serious handicap.

For the plan to be truly

successful, in very many communities it should he placed on a firm
legal basis.

Therefore, it is evident that the manager of Brigham

City cannot be given the centralized authority - hence cannot be held
responsible to the degree that managers can in cities where a complete
manager plan is in operation.

Obviously, the finance department cannot

be controlled by him in any great measure with the treasurer and the
recorder (who acts also as auditor) being elected and, therefore, beyond
control of the manager, who would also find great difficulty in controlling the personnel of those departments.
Similarly, the police and fire departments are not really under
the control of the manager, since the mayor is required by law to make
the appointments of the heads of those departments, with the council
having the right of ratification.

Subordinates in both departments are

usually selected by the respective chiefs.

Hence, to the extent that

harmony and cooperation prevail between those departments and the
manager, it is entirely due to the personal desire of the various
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officials to obtain it.

It is in no measure due to the system of

decentralizing administrative control.

It is to the credit of the

Brigham City officials that a better than average harmonious spirit has
been the rule in that community.
Legal Status
In view of such rigid restrictions in the Utah law dealing with
the form and functioning of city government, it is interesting to observe how Brigham City has modified its organ i zation so as to make use
of many features of the manager plan.
To begin, it must be made c l ear that the mayor and council have
foregone many of their powers, powers which the law definitely confers
on them.

They have granted that authority to the manager.

It is the

intent of the law to give the mayor and council charge of appointing
and dismissing of employees.

The intent of the law is evaded in Brigham,

and that constitutes the first ~;eakness.

The other situations, ~;here

authority could not be granted the manager, because of State statutes,
he has operated without authority.

This brings the second great ~;eak 

ness of Brigham City government.
Trouble, when it has arisen, has al~;ays been at the point of contact between manager and council.

The manager does his work only by

the good graces of the council, ~<hich at any time may step in and make
changes, or take over completely, as that is th e ir legal right.
The revised ordinances of Brigham City, 1923, create the office of
city manager as follows:
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City manager
Section 19. Appointment and Qualification: The Mayor, by,
and with, the consent of the City Council, shall appoint a City
~tanager.
He shall be chosen for an indefinite period sole l y on
the basis of administrative qualifications, and need not be a
resident of the city or State when appointed. He shall hold
office at the pleasure of the council and receive such salary as
it shall fix by ordinance or resolution.
Section 20. Bond of ~1anager: Before taking office, the ci t y
manager sha ll file with the city recorder a surety bond, conditioned upon the honest and faithful performance of his duties, in
such sum as shall be fixed by ordinance. The premium of this
bond shall be paid by the city.
Section 21. Powers and Duties: The powers a nd duties of the
city manager, subject to the control of the Mayor and city council
shall be:
(a) To appoint all agents and employees necessary for the
proper conduct of the dutie s incident to his position, such
appointments to be made on th e basis of fitness alone, and the
city manager may, at will, remove and di sc harge any such employee
or agent.
(b) To have charge of the construction, improvements, repairs,
and maintenance of streets, si dewalks, alleys, lane s , bridges, and
other public highways; of sewers, drains, ditches, culverts, stream
and water cours es; of gutters and curbings; of all public buildings,
boulevards, parks, playgrounds, squares, and other grounds belonging to the city.
(c) To supervis e the municipal powe r plant and water works
and a ll ext ension s , r epai r s, and maintenance of plant or system.
(d) To direct cleaning, sprinkling, and li ghting of s treet
and public places; the co llecting and di spos ing of waste materi ~ l.
(e) To care for and preserv e all machinery, tools, appliances,
and property belonging t o the city.
(f) To oversee the i ss uing of building pe rmit s ; the inspec tion of buildings, plumbing, and wiring.
(g) To act as purchasing agent for the city; to approve of
claims before presentation of the same to the city council with
the right of payment; to see that all goods purch ased by or for
the cit y are rec eived as per contract.
(h) To create no liability against the city in excess of
$100.00 without the sa nction of the ma yor a nd city council.
(i) To attend all meetings of th e council with the ri ght to
take part in the di scussion , but not th e vo t e ; to recommend to the
council for adopt ion such measures as he may deem necessary or
expedient.
(j) To prepare the annual budget (to be construed as a
financial es timat e only) and keep th e council fully advised as to
th e financial conditions a nd needs of th e city.
(k) To forthwith notify the mayor and city council of any
emergency exis t i ng in any department under his supervision.
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(l) To perform such other duties as may be required of him
by this act, or by ordinance or resultation of the council.

It will be noted th at the manager has no control over th e finance,
police, licensing, recording, fire, law, library, or health departments.
He does work in the follm;ing departments:

Electric plant, s treets and

parks, water supply, building inspection, purchasing of supp li es , and
preparing of financial es timat es.

lie is forbidden to transact any

business involving over $100 without the consent of the mayor and
council.

This is one of the many annoying situations that have caused

friction and dissatisfaction.

Another thorn in the side of the govern-

ment, and one that demonstrates the hesitancy of the counc il, is the
assigning of councilment to act as a check on the manager in the various
departments.
hindrance.

Mr. Eskelson criticises this phase as being a drag and
The councilmen know so little of the affairs of the depart-

ments that, when one is assigned to a department, he cannot give constructive criticisms and yet he feels he must do something to justify
hi s position.

Too often it is to act as a drag instead of as good

counsel.

The approving of the budget by the council is, of course, a
necessary check on the manager and this has been a source of friction.
The final and probably most important reason for the occasional
sec-saw lapses of the government in Brigham is that the existing form
of government is opposed by certain individuals who take upon themselves the burden of spreading the wrong bnd of information.

The

citizens of Brigham arc more satisfied, according to the manager's
opinion, than they are given credit for either i n or out of Brigham
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City.
ure.

Logan's mayor claims Brigham City's government is a total failMr. Eskelson offers the follo"ing as a refutation:
... The streets were then (1918) unpaved, the light poles
"ere do~ the middle of the street, with the street lighted by
lights suspended from these poles . There "as no parking nor
"white "ay" along the streets .
The electric light plant, then t"enty years old, 1;as loaded
to capacity and the distributing system was ready to fall. The
citizens well remember the inconvenience of being without lights
every time the wind blew.
The culinary "ater supply was not satisfactory. TI1e system
had not been rebuilt since the initial installation. Water mains
"ere too small to provide satisfactory service . No definite plan
1;as being follo"ed for the laying out of an adequate water system.
All the obi igations "ere paid from the general fund. No
departmental accounts were kept and a budget system had not been
thought of.
Then, after the manager 1;as appointed, there follo"ed the
reorganization of the bookkeeping methods and the adoption of a
strict budget system.
As a result of this (the present) form of government,
several miles of concrete sidewalk have been laid, five of the
principle business blocks have been paved, and a "White Way"
lighting system installed.
Mr. GeorgeS. Bates, after an exhaustive study of Brigham City's

government, sums up the benefits of the plan as follows:
I. Hembers of the city council have been relieved of
burdensome details of administrations.
2. The time of the council is now free for the consideration
of important problems of general policy.
3. A central, responsible, executive head, accessible to
the public at all times for purposes of criticism, suggestions,
and information, is provided.
4. A means is afforded for carrying through a continuous
policy over a period of years, by providing a responsible trained
official in touch with the execution of municipal projects, who
is not subject to frequent change in office.
5. It eliminates delays and simplifies the transaction of the
city's business.
6. Closer supervision of ,;ork in municipal departments.
7. Taxes have not been reduced, but it is believed that a
dollar's "orth of service is given for every dollar paid by the
taxpayers.
8. Finally, u general atmosphere of business has been breathed
into the municipal government of Brigham City.
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In general, the claims made by ~1r. Eskelson for manager government
may be questioned on the grounds that these same changes have been
brought about with another form of municipal government; that a budget
could be introduced, the streets paved, the electric and water systems
improved, and even a general plan of city construction adopted, all
continuing over a period of years.

There may be some measure of truth

in this criticism, but the fact remains that the introduction of manager
government and the adoption of such an extensive program of reform were
not a mere coincidence.

It is hardly conceivable that so much improve-

ment would have come in such a brief period except for the new form
of government.

Admittedly, a ~· · n• •·,olly favorable economic condition

prevailed during the years 1919 to 1920, but that cannot account for the
entire success.

Investigation sh01.s that very few communities anywhere

in the general area made near as much improvement in so short a time as
did Brigham City.
The opponents of Brigham City's plan seem to exert more energy
attempting to spoil the reputation of the present government than in
proving claims against it,

There is no doubt of the rapid advancement

of the city and it is more than likely that cooperation and assistance
would speed that advancement.

If the points of friction could be

removed the city would see rapid, continued advancement,

This could

be accomplished by making the acts of the manager legal, sure, and
free from interferance by the granting of a regular City Manager charter.
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Salary and Authority
The present sa l ary for the position of manager is $2,700 per annum.
During th e war period the salary was as hi gh as $3,600, but general
retrenchment demands forced the salary down to the present level.

The

sa laries of managers in cities of the same population range is interesting information.

The lowest salary for cities in the population range

of 5,000 to 6,000 is $1,760; the hi ghest is $7,400.

The median would

be about $3,000, just above Brigham City level.
The authority of the Brigham City manager is rather limited,
ex~ept in a few of the major phases of municipa l nctivity.

The se in-

cl~de the electric plant; wa t er suppl y and sewe r s ; streets and parks;

building inspection; and purchasing of suppli es and preparing a financial estimate which serves as a budget.
over which he has littl e control are:

Other import ant departments
finance, police, fire, health,

law, recording, licen s in g , and l ibra ry.
In the above named div isions which are und er hi s control, the manager has very definite power and responsibility.

He ha s , in the first

place, the absolute power of appoi ntment and remova l.

However, he

w. sely confines his activity i n t hi s respect to se lect i ng the head of
ti e department and only confirming the chi ef ' s further selections of
subordinates.

Th e manager is further given considerabl" latitude in

t he construction and maintenance of any public works.

Thi s power is

somewhat curtailed by th e provision of the ordinance ((h) Section 20)
which forbids him from creating any liability against the city in excess
o' $100 without the consent of the mayor a nd city council.

However,

t1i s l im ita tion is not a serious ha ndi cap si nce the budget covers all
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but emergency expenditures, and the approval of the budget is interpreted as council authorization for all indebtedness for expenditures
covered in the budget.
Another check the city council attempts to keep on the plans of the
manager is to assign each member to act in an advisory way to the
manager in one of the departments.

That the councilmen do little in

this capaci t y is indicated by Mr. Eskelson's complaint that his chief
criticism of the functioning of his government is that the council
advisors know too little of things in the respective departments to
consistently criticize and discuss his plans in that field.
Th ere fore, the only really serious attempt of the council to
direct the policy of the manager is in the approval of the annual budget,
which is usually done in February.
With the above, it is to be admitted that the city manager does
have considerable influence in the departments not dir ec tly under his
supervis i on by virtue of his p01•er as purchasing agent and director of
the pay-roll.
personn

1

In this respect, he is able to wield some power over the

and policies of these departments.
Departments Directly under

~1anager'

s Control

Budget making and purchasing
On e of the earliest official acts of the Brigham City council
after deciding in favor of a manager form of government was to adopt a
commendable plan of bud geting the estimated revenue for the ensuing year.
The plan is a very important factor of the present functioning of the
city administration.

The manager is the budget officer.
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That such an elementary practice of sound business princip l es is
regarded as not eworth y in a discussion of any city's government may at
first seem strange.

But new light is shed on the subject when attention

is called to the fact that only this year - seven years after Brigham
City introduced their budget system - has the s tate l egis lature taken
cognizance of the problem and enacted a l a w compe lling all Utah cities
to conduct their financial policy on a budgetary plan.

It would, no

doubt, be found upon investigation, that most of the third class cities
are operated without using any detailed budge t.
class cities have well worked-out budget systems .

The first and second
1

The new law governing thi' s11hject passed by the 1925 legislature
provided that the mayor, with the advice of the recorder, shall prepare
and file with the council a tent a tive budget each year, together with
a statement of the financial condition of the ci ty; that the council
adopt a permanent budget for the year; that any appropriation in excess
of estimated revenue is unlawful, except in extreme emergencies, and
that all unexpended appropriations s hall, at the end of the year, revert
to the fund s from which they were appropriated.
The budget work involves two important phases; first, making a
careful estimate of revenues to be derived from the various source s
during the year; and, second, appropriating the total estimated income
to the various departments, and seeing that the appropriations arc not
overdra1<n.

Of course, in emergency cases, over-drafts on a department's

fund s may be necessary and allowed.
1This conclusion is based on the fact that inves tigation, in a
very limited number of third c l ass cities found them without budgets.
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The ability to make close approximations of revenue to be co llected during the follO\<ing t~<e l ve months depends on a number of factors.
Of these may be mentioned:

( l) the stability of business condi tions

and property va lues, (2) extent of detailed financial information about
the community accurately gathered and filed; (3) assurance at the
beginning of each fiscal year as to the rates to prevail for licenses,
fees, r ates of taxation, etc. , (4) officials in charge of the budget,

~;ho have had experience equipping them to interpret all ava i lable da ta
~;i

th accuracy.
I t is evident that the success of any budget is l arge l y dependent

on the ability to forecast th~

1t

of reven11e.

In a small city ~;here

conditions are not especially complex, great accuracy can be attained.
In 1924 the Logan City budget ~;as based on an estimated revenue of
$199,964 .

The actual receipts ~;ere $2,292 (1.1 percent) in excess of

the estimat e.

In Brigham City, during the same year, the estimated

r evenue was $150,411, or $2,717 (1.8 percent) less than the actua l
receipt s.
In the matter of staying within the appropriations for the
departments, or at least within a reasonable limit, both cities have done
well.
In the purchasing for the city, the manager of Brigham City, has
rather centralized and definite control.

He makes all purchases for

each department, even those that do not come under his direction.

All

materials and equipment needed for any purpose are requisitioned through
the manager's office.

Where the city manager is competent to function

properly in this capacity, it becomes one of the most important
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services he can render to the city.

He not only becomes a more able

judge of quality and values than amateurs would ordinarily be , he is more
conversant with mark et conditions and prices.

Departments are compelled

t o figure out their needs far enough in advance to enable the purchasing
agent to take advantage of favorab l e fluctuations of prices, rather
t han to buy at th e current price at just the time the particular
material is needed.

Then, too, the purchases can often be made in

larger quantities which gives additional opportunity for lower prices .
The d ties of the manager, as purchasing agent , become quite
extensive in a community the size of Brigham City .

~lr.

Eskelson esti-

mates that fully one-fourth to""" third of hi s time is occupied in
this capacity.

How much mon ey is saved for the city by having a pur-

chasing agent is very indefinite.
influence d by numerous conditions.

It varies co nsiderably and is
Some city officials claim to have

saved as ligh as 20 percent on their purchases for th e year.

Possibly

that estinate is high for most cases, but considerable saving is possible.
The elect, ic system
The &righam City electric system i s valued at approximately
$400,000, divided about equa ll y between the generatin g plant and the

distribuLng system.

There is a bonded indebtedness on the plant of

$200,000, created in 1920 for the purpose of cons tructi ng a new gener-

ating pla1t.
small

un~s

The distributing system is extending and replaced in
and the cost is paid out of the current revenues in

preferenco to creating further indebtedness against the department and
this nece;sitates the payment of considerable interest that othen;ise
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might be saved.

The bonds mature in 1940, and draw the relatively high

rate of 6 percent.

The city officials justified their sale with such

high rates and ~<hen constructions costs were high, on the grounds that
the electric producing units of the system could no longer continue to
function and had to be replaced immediately.

Longer range programs of

municipal cons t ruction is highly desirable for city government, as
demonstrated by this case.
A sinking fund amounting to $26,374.85 has been set aside (as of
1928) to pay for the bonds.

This invested at 3 l/2 percent interest,

the highest rate to be expected in consistency ~<ith absolute security,
gives the fund a 1940 value of $ 1C.,<;S5.37.
accumulated is $154,444.63.
$7,696.48.

Hence, the remainder to be

The annual amount added to the fund is

The yearly interest on the bonds amounts to $12,000.

Revenue from the department comes entirely from the sale of
electri c power, ~<hich is sold only on the meter basis.
not used.

Fl at rates are

The rates are as follows:

6¢ per kilowatt hour for the first 100 kilowatt hours
5¢ per kilo,;att hour over the first 100 hours
2¢ per kilowatt hour for heating purposes
$2.00 per horse power per month for 12 hours service per day.
Thare is a 5 percent discount rate for all bills paid promptly.
CompareJ to ordinary commercial rates, it ~<ill be noted that these
rates are low indeed.
ing

rat~

The Utah Po~<cr and Ught Company has the fol!OI<-

applied in most communities.

ll¢ per kilo~<att hour and other rates proportionately high.
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The fol l owing is quoted from the city manager's report t o the
counc i l for the year 1924 :
You will not e th at the revenue from the electric li ght
dep artme nt has increased $3 , 000 over l as t year. This equa l s the
amount one mill of taxes will raise . . . . This department is, at
the present time, able to pay all the expenses of mai ntenance and
operation, to provide interest and sinking fund for the $200 ,000
electric light bonds, and in addition to sh01< a net ga in of
$3,629.15. This is approximat e ly $500 less than the net gain a
year ago. A break in the city pipe line cost $4,500 to repair
and thi s came out of the current operation cost.
In arriving a t t hese figures, we have not given the e lectric
department credit for the power used for the l i ghting of our streets
and public bui l dings , which, if purchased at a nominal sum (say
7 . 45 mills per kilowatt hour) would cost the city not les s than
$5,000. We have also f igured into the cost of the ele ctric
department the maint enance of the lamp s used in li ghting our
s treets. This i s really not a just charge against the department.
From these co nditions it i s evident that, with proper ca re,
the electric li gh t pl a nt will rapidly grow to be a val uab l e asse t
to the tax-payer s of the communit y.
This yea r will see the e l ectric distribution sys tem entire l y
comp l eted. The s treet s will be well li gh t ed , and th e li ght s controlled from th e c it y hall, thus making jt unnecessary to have the
li ght s burnin g in th e day-time. Thi s ~<ill mean a saving of from
$300 to $500 per month.
A some~<h a t ca re fu l study of thi s report suggests the following
criticisms i n the financial organi za tion of th e e l ectric department:
In stating th a t the p l ant made a profi t of $3 ,6 29 above operating
expen ses and maintenance, it is to be observed that ne ith er interest
nor replacement costs are a llowed on the distributin g sys t em (va lued
at $200,000) .

The uni ts of this system have bee n installed by way of

genera l tax funds or, which i s eq ui va l ent, by th e sinking fund, and
the interest on the bonds have been paid principally out of tax receipts.
Th e a nnua l report s t ates :
You will note that the sinking fund and interest on the
$20 0,00 0 e l ec tric li ght bonds have been provided for by ge ner a l
taxati on. This ~<ill not be necessary af t er th e e l ectri c dlstribution system has been compl eted.
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These statements are confusing and indicate a need for a new cost
accounting system.

First, stating that the revenue from the plant paid

both interest and sinking fund and later explaining that genera l tax
receipts were used for those purposes.

However, it is clear that the

intent is to show that the electric plant created sufficient revenue to
have paid the items first enumerated if it had been used that way .

If

it had been so expended, it follows that no replacement and upkeep costs
would be possible from that source.

And, as for interest on the

$200,000 investment for the distributing system, it seems never to
have been considered, because it did not invo l ve a direct expendi t ure
for the city.
As mentioned elsewhere, the city officials deem 3 1/2 percent as
the highest interest rate to be expected and secure absolute safety
for the people's money.

However, this $200,000 could be invested

otherwise at 4 1/2 percent and bring the city a revenue of $7,000 per
year.

Mr. Eskelson's estimate on the life of such equipment is 20

years, on the average.

Even if it was rated on 30 years, it means an

annual outlay (average) of nearly $14,000 more that must be counted in
the costs per year before a claim to real profits for municipal operation can be made consistently.
It is clear that the electrical department should not be caused
to bear the costs of lighting streets and public buildings, but that the
municipality should, at least, pay for the actual cost of generating
the power consumed, which is estimated at $5,000, which should be
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credited to the electric plant. 1

Therefore, in place of net profit

of $3,600 being realized on the plant in 1924, accounts would show a
l oss of $1 ,4 00.

That the electric plant should be so run as to become

a revenue producer for other fun~tions of the ci ty i s , therefore , not
on l y more diff icult than it seems to be, but is also of doubtful
wisdom.
In the broader sense, it should not be construed that the c ity
e l ec tric plant is not an asse t t o the community .

Six cents per

kilowatt hour fo r e l ectricity is a very reasonable charge , as ev id enc ed
by the fact that th e Utah P01;er and Light Company, the largest producer
i n the Mountain West, charges 11 cents per kilowatt hour.

This is a

real boon to the citizens of Brigham City for it means a savin g to them
of nearly $30,000 annua ll y.

Also, if the munici pa lity were compelled

to purchase power at commercial rates, the result wou ld not onl y be an
increase in costs of several th ousand dollars annual l y for the lighting
of streets and public buildings, but would lik e l y react to reduce the
amount of such illumination.

The city now a ll ows a discount of 75 per-

cent to churches and public service clubs for a ll electricity used and
free pm;er if offered for porch lights if the home owner wil l pay for
the i nst a ll atio n costs amounting to just a few do llar s .

Such l iberality

1A very recent ordinance, recommended by the ci t y manager and ap proved by the council, provides that the cost of s treet li ghting shall
be charged to the municipality and the amount cred it ed to the lighting
department. This includes the lamps, labor depreciation, and power, at
7.45 mills per kilowatt. Th e es t imate for these cos t s is $4,434 , and
that is the amount to be credited to the lighting department. This
amoun t would evident l y cover only the direc t cos t of furnish in g
illumi nation for the city. It cou l d not inc lud e any part of the trans mission in cluding i n costs, interest and depreciation on th e plant.
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would hard ly be expected under any r egime of private ownership of a
lighting system.
Efficiency in the management and bperation of the plant is indicated in the fact that, whereas consumers of electricity are charged
but six cents per hour in Brigham City; Hyrum, also operating a municipa l plant charges nine cents per hour.

Recently, when the

~ty

of

Logan petitioned the state utilities commission for permission to
ra ise electric rates, it was claimed th a t a charge of 8 cents per hour
would be neces sary to pay all the operating costs of their plant.

Hyrum

uses a tax levy to help pay interest and retire the bonds on the plant
there.

In Brigham, this would be somewhat offset by the plant fur -

nisting free power for municipal purposes.

In view of these conditions,

the city officials in Brigham, espec i a lly the manager, are to be
complimented on the management, if not the cost accounting, of their
electric plant.
Brigham's "pay-as- you-go" policy_of r eplacing and extending the
dis tribution sys tem is likewise commendab l e in-so-far as it can be
app: ied without serious handicap to the people, or in allowing the
uti city t o be come unduly depleted while waiting to ge t current funds to
tak' care of repairs or replacement.

When it is realized that on the

$20J,OOO bond s for the generatin g plant, 64 percent more money is paid
out for the paymen t of interest than in actua ll y r efundin g or retiring
the bonds, it is no wonder that they have decided t o go for a policy
that aims to e liminat e interest charges as much as possible in thos e
undertakings.
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In conclusion, respectin& the Brigham electric department:
1.

Their cost accounting is in need of careful reorganization

2.

When all items of production costs are considered, the plant
is not a revenue producer for the city as a whole

3.

The plant is a real asset to the community

4.

It is efficiently managed and operated

5. ·The policy of avoiding the issuing of bonds for replacement
and extension of the distributing system is a commendable one .
To what extent these advantages are due to the manager form of govern !

ment cannot be stated accurately, but it is fair and conservative to
state that much of it is due to th e trained-manager system.

The water system
Bri gham City's water system i s divided into two phases; the irrigation system and the culinary wat er.

However, the former has no problems

of policy in construction or control, so littl e will be said about that
phas e.

The culinary water supply will be s tudied in some det a il.

When the change to the manager form of government was made in the
year 1918 the culin ary water supp l y was i nad equat e and unsat isfac tory.
The system had not been rebuilt since the i nitial installation.

Water

mains were too sma ll and no definite p l a n was bei ng fo llowed for the
laying out of a more adequat e supply .

In 191 8 and 1919 vi gorous ac tion

was tak en t o provide a suitab l e water sys tem for the whole community.
Three separate bond issues, aggregating a total of $185,000 were sold.
The bonds carry interest r at es of 5 percent, 5 1/2 percent, and 6 percent and were issue d in 1922-23.

The plan is to pay the intere s t on the
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bonds and '~tire them at the rate of $14 ,000 per annum.

These are in

addition to the bonds of 1918 and 1919 in the amount of $115,000 - the
later ones amounting to $70,000 .
Shortly aft er the inauguration of the manager form of government
and the initial bond of $80,000, the new system was begun.
Roskelley recommended that iron water mains be laid.

Manager

The council voted,

however, to lay a vitrified clay piping because it was felt that the more
expensive iron pipe "cost too much."
$25,000.

The rough estimate in savings was

In addition to using cheaper pipe, the job was contracted for

and there was little supervision so that the joints were not solid and
the cementing was not properly done.

With the porous nature of the clay

pipe and the loose joints, there was a considerab l e amount of seepage.
It was not until the year 1923 that this seepage, into the pipe
in some areas, and out of the pipe in others, was really a big problem.
In late 1923 a serious epidemic of typhoid fever broke out and a wide
investigation proved that drainage from infected homes above the pipe
line had seeped into the pipes and contaminated the entire water supply.
A clamor immediately arose for new and sanitary water mains.

A

five year serial bond issue for $70,000 a t 6 percent interest was voted
and the clay pipes were taken out and replaced by properly in sta lled
iron pipe.

The original investment was almost a complete waste in cost

of the c lay pipe and the cost of laying it.

No estimate can be made of

the cost in loss of life, health, or time, but it was an experience that
the city did not soon forget.
Normally, the city manager could be held accountable for such
serious errors, but in this case, his recommendations were ignored and
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the responsib ilit y was e ls ewhere .

However, the laying of the pipe wa s

under hi s supe rvision and, in spite of constant interference from members
of the council, he shou ld have insisted on proper cementing of the claypipe joints.
In t he matter of the plan adopted for the paying of the bond iss ue
for the iron pipe, it i s commendable th at the serial bonds were chosen .
By this system, the city pays the principal off as i t pays the interest,
at the r at e of so much per year .

In this case the accumulation of an

indefinite sinking fund was not necessary to retire th e bonds .
are two important advantages to the seria l bond system:

There

(1) With the

payment of the entire amount of the bonds at one time, interest is paid
on al l money every year, probably at 5 percent to 6 perc ent .

Whil e the

sinking fund is being accumulated, on the other hand, it draws only
about 3 1/2 percent, thus causing a loss of around 2 percent.

With

serial bonds, the pr inci pal i s reduced each year and i nt erest i s
eliminated proportionately.

In th e case of a $70,000 bond, an approxi -

mat e l oss of $700 would occur under the one-payment plan.

On ten-year

bond s, the loss would be about $7,000, or 10 percent of the original
bond.

I t is true that sometimes serial bonds cos t a li ttl e more i n

int er est rates, but the conc lus ion would be the same, even if the difference in final costs was reduced somewhat.

(2)

There is a constant

t empt ation with public workers who are zealous to make a big outward
show of th e i r administration deciding to neglect the sinking fund in
favor of new ente r prises that wi ll get more public recognition.

Such

neglect i s not uncommon and one important case has been analyz ed which
i ndicated a substantia l cost to the taxpayers.
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\ihil e Brigham City is to be comp limented on coming to the serial
type of bonds, the time for redeeming them should not be as short as
five years, the provision with the $70,000 water bonds referred to.

The

city will find that to pay 20 percent of the principal, togeth er with
the interest, is too much of a burden.

Ten years would have been a

better maturity time , as th e city will discov er.
In one other r esp ect, the management of the Brigham City water
system is deserving of prais e.

That i s to the extent that they have

succeeded in getting residents to install water meters.

Most of the

credit for this condition i s, no doubt, due to the manager.

It is

doubtful if any other city in the s tate can show such a large proportion
of meters in use as Brigham City.

The desirability of this is reco gn ized

by most investigators and i s c l ea rly indicated by th e serious water
shortage that occurs in so many communit i es during the summer months.
The curtailment of th e use of water during such periods is difficult and
most other methods have failed complete l y.

The installation of meters

is by all means the best method of mee ting the problem.
\ihile fair results have been obtained in ge tt ing patrons to install
meters, there remains much more to be hoped for.

Approximately 20 per-

cent of the users (just under 200) now have meters.

However, i t has

been th e policy t o have the largest consumers of culinary wat er put on
meters, so that it is possibly not far off to say th at between one-fourth
and one- third of the culi nary water is pai d for on th e bas i s of the
amount used .
gallons.

The rate for metered wa t er is eight cent s per thousand

It is interesting to note that, even though the l arges t user s

tend t o be metered, the annual cost to th em is only $10 .56 , as compared
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to $10.90 for those on the flat rate.

The patron is required to pay

for the meter, with the understanding that when his district is regularly metered he will be reimbursed for the cost.

The present cost of

installing a meter is $19.20.
Just recently some modification of the water department policy
has been made.

The manager has recommended, and the council has

approved, an increase in flat rates of 10 percent and an increase of
2 cents per thousand gallons for meter users, with a scaled down rate
for consumption of larger amounts .

And even more important, he has

succeeded in getting the policy inaugurated of having the city divided
into five zones for meter installation.

All the water users in one of

the districts are to be metered each year, until at the end of five
years the entire culinary water supp l y would be sold on a meter basis.
The municipality bears the cost, and is to be paid out of current revenue,
rather than bond the town.
the

11

This is deemed a splendid achievement for

manager" government.

A forward looking policy in the improvement of the water systems
is being followed, and no doubt, this is possible within a city of
managed government, even though the p01;ers of the manager are greatly
curtailed.

A trained manager has a greater professional interest in

working out a far-reaching policy than temporary lay members would
have.

Also, there would be a greater continuity of policy and the

carrying out of adopted plans would be facilitated.

Brigham City has

its wat er system, constructed parts as well as comtemplated new parts,
mapped out in such a way that a definite program is possible.
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Haphazard plans for each bit of construction, independent of the rest,
is thereby reduced to a minimum .

True, such problems as well as those

of a similar nature could be undertaken under other forms of city
government, the fact that cities without a manager are not doing it is
evidence that the manager system is of value.
Street s
"Due to lack of funds, the streets .. . have not been kept up as
well as we would like
"Brigham City is badly in need of some modern road equipment ."
(Quotes from the r eport of the City Manager.)
The popul ar demand for r etrenchment in government expend itures
has prevented much by way ·of achievement in street improvement in the
l ast three or four years.

The following quotations from Mr. Eskelson ' s

paper before the State Municipal League indicates that an extensive
program had been completed before that:
As a result of this form of government several miles of
concrete sidewalks have been laid; five of the principal
business blocks have been paved, and a "white way" lighting
system installed .... "
To attribute these accomplishments solely to the manager form of
government is, no doubt, giving undue credit to the manager and his
organization because other progressive communities elsewhere were making
improvements almost as ambitious as in Brigham during that period.

They

were not numerous, and credit must be given to the accomplishments
under t his form of government.

I .'
'
'
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CHAPTER VII
LOGAN AND ITS PROBLEMS
A brief survey of Logan will show it s problems.

A similarly brief

summary of the cities of the United States will demonstrate th at dozens
of cities have solved similar problems by a shift in form of govern ment.
The problems that face Logan city government administration come
under three heads--public works, finance, and the getting of efficient
men to fill elective offices .

Sufficient finances would no doubt contri-

bute to the solving of the other two .

A brief discussion of the problems

coming under these three heads show the capabilities of past administrations and the need for some centralized, workable form of government.
Finances
Evident lack of ability and foresight of administration of the past
have placed a heavy burden on the taxpayer of Logan, at present and for
some time to come, unless the root of the trouble can be located.

The

bonded indebtedness of the city at the present time is practically at
its limit.

A $505,000 bonded indebtedness for a city of 10,000 is not

proof of a capable and efficient system of government.

To get out from

under this great financial burden without robbing the city of its current needs is a problem that will face Logan for some time.
The issuance of bonds and their purposes is shown in the
following table:
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Table 2.

Issuance of bonds and their purposes

Item

Amount

Water system
Water system
Improving light plant
Rebuilding li ght plant
Improving light plant
Improving light plant
Old general purpose fund

$ 40,000.00

Paid in previous years
Present bonded debt

70,000.00
15,000.00
265,000.00
100,000.00
20,000.00
45,000.00
$555,000.00
50,000.00
$505,000.00

The present administration, faced with the necessity of doing
something to keep the city out of a receiver's hands, plans on making
the following payments this year:

Table 3.

Present accounts payable for Logan City, 1928

Accounts payable

Amount

General purpose fund
Electric light bonds
Water system bonds

$ 5,000.00
10,000.00
5,000.00

Total to be paid this year

$20,000.00

In addition to the above will be the interest on the whole debt.
It is hoped that each year there will be a continuation of this program
and it is to the credit of this administration that some steps are
being taken to reduce the heavy per capita indebtedness.
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A problem made more acute because of the heavy debt of the city is
the high tax rate.
size.

Logan's taxes are above average for cities of its

It is, perhaps, economically unfair to judge one city by the

taxes in another.

Some have huge industries to draw from, making the

burden on the average resident smaller.

Logan has no l arge industries

to aid in running the finances of the city.

The residents pay almost

the total amount, which is larger than in most cities of the United
States or in Utah.
The tax paid by citizens is 44.6 mills, 16 3/4 of which goes toward
city maintenance.

In the year 1928, taxes collected so far have

amounted to approximately $100,000.

This hi gh rate is partially justi-

fied when we see the large debt the present administration is attempting
to pay off.

Former administrations have paid nothing on the debt, and

even with the high tax rate have contributed nothing above average to
the ci ty welfare.

It is vital and essential that a reversion to past

modes of governmen t be prevented and that is impossible under the present
system .

Accomplishments of the present regime prove it to be better

than past ones, yet nothing can be done under the present system to
insure a continuation of that system over a l ong enough period of time
to place the city on a firm basis.
Public works
To further accentuate the need for the adoption of the plan of
government that has solved problems for other cities, brief mention will
be made of some of the problems facing Logan under the Public Works
division.

These problems might be solved by the combining of suffi-

cient funds and expert management, neither of which have been ev ident
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in the pas t if we can judge by the present condition of the city.
A sewer construction in the part of Logan known as "The Island" has
been found to be quit e unsatisfactory.

The pipe may be of insufficient

size, as some of the citizens affected by it claim.

Another reason for

the unsanitary condition created is given as the fault of sub-water
conditions existing there.

The pipe drains so much of the land that

it fills with drainage water instead of the sewage for which it was
built.

Regardless of the reasons for its unsatisfactory state, the

fact is evident that a mistake was made somewhere and the point to be
made here is that the citizens affected are unable to place any of the
responsibility on any certain person or persons.
To emphasize the mismanagement of this part of the public works
division, it may be well to say that after the contract was let for the
sewer, it was sub-let at a sum of $40,000.00 less than the original bid
accepted by the city.

This is far from expert management.

Under the

city manager plan, there would be no question as to responsibility.
Even under the present administration whre the mayor dominates so
extensively that he practically assumes the position of a manager, there
could be some degree of centralized responsibility.

It is to be

regretted that the present form of government prevents a continuance
of such a circumstance and makes future administrations a matter of
chance.
~1anistee,

Michigan, with a population of 9,690, almost exactly

that of Logan, faced with a similar prob l em demonstrated the efficiency
of the new plan of government.

The commission form of government had

been responsible for an authorization of the building of a new sewer
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at a cost of $80,000, as the old one seemed inadequate.

Being faced

with other problems as well, the city changed to the city manager form
of government.

The manager, through his training and ability saw that

a new sewer was not necessary, spent $1,200 cleaning and repairing the
old one and put it in shape to give years of additional service.

It

was his duty to give the city the best for the money expended and to
get results.

This one act saved each man, woman, and child over $8.

Logan's sewer problem may find such a solution under the same plan.
Logan is faced with a serious problem in the condition of its
streets.

Their condition is so well known that but little need be

said about them.

Whether there is too limited an amount of city finances

to permit their proper improvement, or whether money apportioned has
been spent in the very best way are questions that need not disturb
the facts.

The existing problem is the improving of city streets.

Its

solution will come only through expert attention and careful adjustment of finances.
If the commission form of government can properly solve the problem, th ere is no present evidence of it.

There is no doubt that the

present administration is making the attempt, and if the city could
continue supporting present efforts some partial solution might be
reached.

The present form of government, however, is not conducive to

the business-like method of approach that would best be used.
The number of cities that have been able to solve their road
problems by the use of the city manager plan is large and increasing
constantly.

What other cities have done, Logan could do.
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The Logan City Electric Light and Power plant has been a problem
of great magnitude for many years.
tion as yet.

It has not been assured of continua-

The controversy between the city and a private power

corporation has been of a serious nature and it is rumored that the
present mayor accepted the office under pressure when he would not have
otherwise taken the job.

His work has been meritorious since he

accepted the office, but the light plant still presents a serious problem.
Can it pay for itself?

Can it give the best of adequate service?

a private corporation do better?
tage?

Would

How can it be run to the best advan-

The questions are many and intricate.
If the present administration is doing the best and proper thing,

we can ill afford to take a chance of filling the places of competent
men with a less conscientious or capable group next election.

The

percentage of successful administrations has been small as the electric
light and power plant bears out.

The problem is there, it will continue

to be there, and its handling must be done carefully and expertly if it
is to remain safe and solid.
Competent men in city offices is a rare circumstance.

A feeling

of satisfaction is prevalent at the present time because of an administration composed of ambitious and fairly competent men.

Results seem

to show that more is being done by these men than has been attempted
heretofore.

If the pattern of the past is followed, those now in

office will soon be replaced by others unacquainted with the plans now
in operation and all that has been done might well be undone.

The

present system, so much under the control of politics, and so often

changed may well perpetuate the problems of 15 years ago that continue
to haunt the city of Logan.
No group of men are in office long enough to accomplish anything
except the simpler and ordinary propositions.

Logan is faced with some

extraordinary ones at present.
It is a generally accepted fact that the best men do not run for
office unless, on rare occasions, the are attracted by patriotism or
some acute situation they think they can clear up.

The big question is -

can Logan depend on each election for finding capable and willing men
to run the city, or will future regimes be as inefficient as past ones
must have been to pile up such huge debts and poor public works as
Logan now boasts of?
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CHAPTER VIII
SUMMARY AND CONCLUSIONS
The present Logan administration is credited, generally, as being
the most efficient for many years.

Conversations with a number of

representative citizens brought out an almost unanimous opinion that
more was being accomplished under the present regime than under any
past ones.

Public opinion is usually not without foundation.

Records

substantiate this claim and demonstrate the sudden increase of
efficiency in Logan at the coming into office of the present administration.
In past years a bonded debt of $500,000 had been built up and for
years nothing was paid on the principal.
it was constantly added to.

Instead of decreasing the debt,

Each year some was paid on the interest,

but taxes grew until Logan was faced with a very serious situation.
This problem was attacked in a feverish manner by Mayor Lundstrom and
his aides and already they have accomp lished what others have failed to
do.

The following is the plan of payments being made in 1928 on the

debt of the city .

Table 4.

Plan of payments for 1928

Item

Amount

General purpose fund
Electric light bonds
Water system bonds

$ 5,000.00

Total

10,000.00
5,000.00
$20,000.00
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This payment, amounting to $20 ,0 00 can be, and should be, repeated
every year, according to Mayor Lundstrom and other city officials.
Whether or not it will continue depends, of course, on the personnel of
future administrations.

This is a real ac complishment and shows a

spirit of cooperation and f arsightedness not known in previous years.
The electric light controversy that troubled Logan City for so
many years has quite definitely and successfully been settled.

The

Mayor preceding the present one had refused to participate in the quarrel and left a bad situation.

The city was in danger of losing the local

plant and, no doubt, would have done so had not some competent men
realized the danger and accepted offices they would not have considered
otherwise.

Since the present Mayor has gone into office the present

debt ha s been reduced substantially.
up, the y are now being pa id off.

lfuere, before, debt s had been piled

The first year of office of the present

incombents $15,000 was paid on the indebtedness; the next year an
additional $15,000 was pai d and this year (earl y 1929) $20,000 is to
be paid even though new equipment, i ncluding a large Diese l engine
costing $70,000, is being purchased .

This addi tion t o the light plant

caused no increase whatever i n the debt of Logan City.

Of this amount,

$50,000 will be paid in 1929 and the ba l ance will be paid in February
of 1930.

"This," says Mr. Lundstrom, "will be without borrowing a cent

of money or increasing the debt of Logan in any way . "
In addition to the payment of $65,000 on the bonded indebtedness
and the purchase of an expensive addit ion t o the power plant, some
$20,000 has been paid on an improvement loan made to the city during
the term of office of the last adminis tration .
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Figures given by the Mayor show that the power plant for Logan is
bringing in good returns.

He states that the savings to Logan citizens

during the year 1929 will amount to approximately $160,000, to be
accomplished by the following:
The rate per kilowatt hour in Logan, at present, is just half
the going state rate, which higher rate would undoubtedly be charged in
Logan under a private corporation.

It is assumed by the Mayor that,

as the revenue for one year is $100,000 and the cost under a private
corporation would be $200,000, the saving to Logan would be $100,000.
The cost of running the plant amounts to $40,000, leaving a $60,000
balance.
It is no wonder that Logan voters have favored the present government.

So much more has been accomplished than during former administra-

tions that even the enemies of the present regime give city officers
credit for a big step forward.
The centralization of responsibility is the key.

It is a well-

known fact that the Mayor works harmoniously with city officers, yet is
the dominant figure.

The following statements have been made by Logan

citizens who were interviewed about conditions in Logan.
"No one interested at al l in Logan's affairs can doubt the fact
that Mr. Lundstrom complete ly dominates the rest of the city force."
"The present Mayor acts like a little God-father to Logan.

He

starts everything th a t is started, and finishes most of it."
"Everybody knows that more has been accomp lished since last e lection than in any other term of twi ce its length.
reason, in my opinion."

The Mayor is the big
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It would appear that the Mayor has been a city manager in action
although not in name.

The safe method for the future would be, without

question, the adoption of a plan of government embodying the very
principles that have made the present government as successful as it
is.

The element of chance should be eliminated so that Logan might

realize its full potential .
The plan of centralized government has had a fair trial in Logan.
While it ha s been a success, it can be improved upon by making the
centralization a part of the government rather than just the dominance
of a capable and energetic Mayor.

The city manager plan, as presented,

carries with it the assurance of clean and efficient government over
a continuing period if care and judgment are used in the selection of
a manager.
One might speculate on the future of the governments of Brigham
City and Logan under their respective forms of government .

Brigham City

made a good start, but has already lo st ground by the success of
politicians and their effort to require that the manager be a local
product.

There is much to said for and against the program of limiting

the operation of the business of a city by strictl y home-town managers.
It is not an assured fact that a city manager chosen from loca l citizens
will be inefficient.

It is, nevertheless, true th at better, more

qualified managers might be found e l sewhere .

Espec i a lly in the inter-

mountain west where little has been done in the field of training city
managers, it would be purely by chance that the best city manager would
be a local citizen.
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Brigham City may well have taken its first step away from
professional city operation.
Logan has proved than an efficient dominant figure can be
business-like in the operation of the city.

Looking into the future,

it might be hoped that the citizens would recognize the need for
continued efficient business training on the part of the individual
chosen to operate the business side of the city.

Unless the proper

delineation between administrative and legislative powers is firmly
established and proper business principles adopted on a permanent
basis, Logan may well be faced with the disturbing organizational
problems that presently confront so many other American cities.
The city manager plan, if organized and operated in its entirety,
with the business operation kept on a business basis, and as free as
possible from the squabbles that inevitably plague political operations,
could be a great boon to Logan.
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APPENDIX
Tables Showing the Financial Structure of Logan City in 1928
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Balance Sheet
Statement of Condition of the Logan City Electric Light Plant on
December 31 , 1927.
CASH ON HAND AND IN BANK
Pet t y Cash
Balance in Bank Electric Light Fund

50.00
591.24

ACCOUNTS RECEIVABLE - Light Customers
Current
Bad and Doubtful

18,215 . 20
2,471.10

INVENTORY OF STORES
Stores on hand per inventory

5,982,05

DUE FROM GENERA L FUND - Advances to
25,766.53
3,093.18
5,566.55

General Fund
Water Works
Streets
SINKING FUND
Savings Account

4,196.31

ELECTRIC LIGHT BOND FUND
1,643.13

Cash in Bank

67,575.29

TOTAL
Capital of Property Section
LOGAN CANYON PLANTS
Land and Right of Way
Dam and Pipe Line
Buildings-Power House and Cottage
Machinery and Equipment-Power Plant

20,525.00
184 '783. 58
38,382.89
83,316.51
327,007 . 98

DISTRIBUTION
Transmission Lines
Substation and Equipment
Distribution Lines
Street Lighting Lines
Meters

21,674.91
15' 130.20
88,480.12
22,745.76
19,693.02
167,724.01
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AUXILIARY PLANT
Buildings-Power House
Machinery and Equipment

$

11,243.82
50,317.84
61,561.66

~IISCELLANEOUS

General Office Equipment
Equipment Stores Department
Tools
Trucks

2,069.57
260.42
2,083.26
4,157 . 01
8,570.26

Liabilities and Surplus
RESERVE FOR UNCOLLECTABLE ACCOUNTS

1,646.90

SURPLUS ACCOUNT

64,285 . 26

RESERVE FOR ELECTRIC LIGHT BOND FUND--Contra

1,643.13
67,575.29

RESERVE FOR DEPRECIATION
Logan Canyon Plants
Distribution System
Diesel Unit
Miscellaneous

57,220.81
37,853.49
713.29
4,542.60
$100,330.19

ELECTRIC LIGHT PLANT BONDS PAYABLE
20- year
20-year
20-year
20-year
10-year

Improvement-1916 5%
Refunding-Serial 1923 5%
Rebuilding-Serial 1923 5%
Rebuilding-Term 1924 5%
Auxiliary Plant-Term 1927 4-1/2%

15,000.00
50,000.00
180,000.00
100,000.00
20,000.00
$365,000.00

NOTES PAYABLE
Tax Anticipation Not e

50,000.00

SURPLUS
Excess of Assets over Liabilities

49,533.72
$564,863.91

Summary Table Showing Statement of Condition of the General and Capital
Funds on December 31, 1927
ASSETS
Current Section
Treasurer
Cash in hand and in bank

5,602.35

Accrued Taxes
Logan City General Taxes
Logan City Special District

1,962.55
1,375.10

Capital Section
Real Estate
Fire Department
Motor Apparatus and Equipment

91,675.00
13,391.25

Departmental Furniture and Fixtures
Auditor and Recorder
Mayor and Commi ssioners
Treasurer
Building Inspector
City Court
Police
Engineer's Dept.

2,005.25
132.50
315.00
66.00
382.10
126.50
1,065.25

Stree t s and Public Parks
Cemetery
Fire Department

16.00
8 .00
1,326.48
5,443.08

Departmental Tools and Equipment
Police Department
Engineer ' s Department
Cemetery
Streets and Public Park s
City Garage
Fire Department
Sewer and Drains
Departmental Motor Equipment
Police
Engineering
Streets and Public Parks
Supplies
Street Department
Garage-Parts and Supplies
Library Fund
Savings Account
Cash Savings
Reserved for repayment of Electical
Light Plant Fund

345.00
842.60
350.50
3,372.76
54 3. 11
383.75
450.00
$ 6,287.72
1,000.00
250.00
8,637.90
9,887.90
901.00
2,09 1.62

$129,677.57
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LIABILITIES AND SURPLUS
2,052.06

Warrants Payable
LIABILITY TO OTHER FUNDS

4 '772. 79

Special Improvement and Guarantee
Bond Interest and Sinking Fund
SURPLUS OR DEFICIT

10,316.91
11,538.91

(deficit)

RESERVE FOR ACCRUED TAXES - Contra

$

3,337.65
8,940.50

Capital Section

BONDS PAYABLE
General Purpose Bonds Refunded on
a Serial Basis Beginning 1929
at the Rate of $5,000 a year

$ 45,000.00

NOTES PAYABLE
Given on Purchase of Camp Grounds
Given on Purchase of Arimo Block

1,405.00
10,000.00

LIABILITY TO OTHER FUNDS
Loan from Spl. Imp. &C. Fund
Due Electrical Light Plant Fund
LIBRARY FUND RESERVE
Surplus or Defecit (surplus)

11,256.66
31,333.08
2,091.6 2
28' 591. 21
$129.677.57

97

Balance Sheet
A Table Showing the Condition of the Water Works Department on
December 31, 1927
ASSETS
Water System per Previous Audit
Furnitur e and Fixtures
Auto Trucks
Service Motors
Tools and Equipment
~1erchandise Inventory
Republic Flow ~1eters
Water Stock
Sinking Fund-Savings Account
Accounts Receivable-Water Customers

$284,410.72
69.50
606.00
3,946.10
840 . 40
4,618.70
2,108.00
2,050 . 00
10,82 8 . 56
10,755.47
$320,233.45

Total Assets
LIABILITIES AND SURPLUS
Bonds Outstanding:
Water Works Refunding Issued
Jan 1, 1923, 20 years, 5%
Water Works Extension Issued
Oct. 1, 1916, 20 years, S%

$ 40,000.00
70,000.00
1,662.24

Water Script
$111,662.24
Total Liabilities
Allowance for Depreciation of the
Water System at 2% per year

85,799.58

Surp lu s-The Excess of Assets over
Liabilities

121,771.53
$320,233.45

Liabilities and Surplus
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